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1 
The Public Service in a Changing World 


1.1 Canada’s Public Service: Forces for Change 


Public Service 2000 has opened the door to landmark changes in the Public 
Service of Canada. It must adapt to global forces pushing it into the 21st 
century, at the same time recognizing the ambivalent attitudes the public has 
towards government. On the one hand, the public expects government to 
grapple successfully with new issues as confounding as the restructuring of 
education, health care and pensions expenditures needed to provide services 
to an aging population; as challenging as sustainable environmental 
development; and as important to Canada’s future as the changing shape of 
Confederation. This must be done with less money, in a world where fiscal 
restraint is here to stay. 


On the other hand, public servants must recognize that the public is generally 
negative toward government, seeing it as inefficient and wasteful. A previous 
task force on service to the public, established in the late 1970s to examine 
access to federal services and related issues, discovered that although many 
Canadians were satisfied with their direct dealings with federal public 
servants, there was a general feeling of frustration at the inaccessibility of 
services and service deliverers. We found little evidence of change. The 
poor opinion of the federal government, which is apparently unaffected by 
positive experiences with individual staff, programs or departments, 
contributes to problems of morale in the public service. Recent research 
reveals low morale among public sector managers when compared to their 
private sector counterparts. Our Task Force research also shows that public 
servants feel stereotyped as lazy and uncaring — more by the general public 
than by their own departmental clients. 


And yet, despite negative views of government, and despite austerity, 
expectations of government are not diminishing. On the contrary, the 
changing social and economic climate is fuelling public expectations for 
improved service. Globalization has intensified competition and has 
increased the need for organizations to step up their search for excellence in 
products and service, and in their delivery. Stronger ties between business, 
labour and government in other countries highlight the need for similar 
alliances in Canada and a more efficient client-oriented public service. 


Today, the public is demanding a new level of consultation with, and 
participation in, government. Canadians want a more accessible and visible 
public service, one that engages the public more in the decision-making 
process, and one that accepts new responsibilities. This new public service 
must seize the opportunity to help make Canada a leader in participatory 
government. 


The challenges facing the public service in the 1990s and beyond lead us to 
call for three major changes. 


ih Our public service organizations must become more client-centred and 
more effective in meeting citizens’ needs and expectations. This will 
necessitate a significant shift in culture and values and will require a 
durable commitment by top management to these goals. 


2: Public servants must consult much more actively with clients and other 
stakeholders, both in developing proposals for ministers and in 
administering programs. The public service must become more open 
and participatory. 


3. Managers at all levels must both support and lead the public service 
much better than in the past, so that public servants feel valued, 
motivated, informed and challenged to put forth their best efforts on 
behalf of the people of Canada. 


12 Towards 2000 and Beyond 


Canadian society is changing, and with it the policy issues challenging the 
public service. Nearly three-quarters of our population now live in large 
urban centres. The ethnocultural diversity of Canadian society is also steadily 
increasing: over one-third of the population in 1986 reported ethnic origins 
other than French and British. 


Regardless of immigration policies, Canada’s population will begin to decline 
by about 2040. As its size and composition change, so too will the age 
distribution. In the near future, there will be a larger proportion of older 
people, some of whom will be financially comfortable, healthy and wanting 
to continue working beyond age 65. Others will need help and support. 
Care of the elderly will increase demands for government assistance in the 
same way that educational needs for a younger population did in the 1960s 
and early 1970s. And the trend to small families headed by a working couple 
or single parent will continue. 


Our economic prospects, technological development and global competition 
will lead to job opportunities for workers with more sophisticated skills, and 
problems for those without. Free trade and global competition will create a 
challenge for Canadian business to demonstrate its entrepreneurial 
capabilities. 


Several other factors will have a major impact on Canadian society over the 
next decade. These include a continuing search for constitutional 
equilibrium; the need to reduce the national debt; the changing role of native 


peoples in society and the land claim issues; the need to develop more 
effective labour market policies; and the challenge of resolving sensitive 
federal-provincial issues. 


The federal public service will both have to help with and respond to these 
to societal changes over future decades. The changes will be disruptive. 
Leadership in the public sector must meet those challenges. Meanwhile, 
pressures on government revenues will have implications for the range and 
quality of services which can be offered. 


Increased use of technology will be required for the public service to stay 
competitive with other governments and to cope with increasing service 
demands. Significant organizational change will be necessary to integrate 
information technologies successfully and to adapt to new ideas about 
leadership and management. 


1.3 A Wider View of Service Issues 


Good service to the public has been the goal of the Canadian public service 
since its beginnings. The earlier Task Force on Service to the Public, in the 
late 1970s, tried to improve access to government. It also examined ways to 
reduce the negative effects of the size and complexity of government. This 
Task Force made useful contributions on operational issues, such as better 
listing of government services in phone directories and the provision of 
improved information to the public on available programs. 


There are two main differences between our mandate and the thrust of the 
previous Task Force. First, we have defined "service" more broadly. Our 
definition encompasses the full range of functions performed by the public 
service — whose raison d’étre, after all, is to provide service. Second, we 
included in our investigations the process of consultation with the public. 
This was because it was recognized as a forceful new public demand requiring 
a response; and also because our Task Force believed in the simple premise 
that talking with clients about the design of services and the development of 
public policy will result in services and policy more closely aligned with 
Canadians’ needs and expectations. 


Our Task Force talked to people both inside and outside the public service. 
We were struck by the growing public expectation of better service from 
government, and a willingness to make a commitment to better service within 
the public service. In spite of their frustration, most of the public servants we 
spoke to are happy with their choice of careers. They are highly committed 
to serving the public. There is even a willingness to venture (albeit 
nervously) into the new world of public participation and consultation. 


Our findings underline the need for substantial change in the federal public 
service, which is more than simple tinkering with methods of service delivery. 
The findings also revealed a readiness within the public service to bring about 
such a change. The challenge is to empower that will, to shed entrenched 
attitudes and enhance the meaning of the words "public service." 


1.4 Summary of Our Work Program 


Our work program was extensive. We used a multiple-lines-of-evidence 
approach to capture "hard" and "soft" data from a range of respondents. We 
also had discussions with the representatives of various associations and 
others in the private sector to test emerging ideas, and we reviewed the 
results of previous inquiries into public attitudes toward government and the 
public service. Four initiatives were implemented to collect information and 
ideas from public servants in the field: 


a) Focus Groups 


Thirty focus groups, comprising 326 front line workers and middle 
managers involved in the delivery of service to the public, were held 
in 12 cities. These sessions were designed and delivered under the 
leadership of Organization Development Services Branch, Employment 
and Immigration Canada. Ekos Research Associates selected the 
participants. 


b) Symposia 


Symposia were organized and moderated by the Canadian Centre for 
Management Development (CCMD). Seven groups of approximately 
25 senior managers and departmental clients were conducted. 


c) Workshops 


With the collaboration of the Association of Professional Executives 
of the Public Service of Canada (APEX), eight workshops of 
approximately 21 participants each were held across Canada. The 
main focus of the workshop discussions was on issues related to 
consultation. Participants included senior federal managers, business 
representatives and representatives from non-government, academic 
and research organizations experienced or interested in consultation 
practices or issues. In addition, the Public Policy Forum sponsored 
two additional workshops: the Bryce-Lambert Forum and a session 
with industry association executives. We also held a review session 
with representatives from a range of non-profit agencies to discuss our 
findings and emerging recommendations. 


d) Telephone Survey 


To complement the qualitative information obtained in the focus 
groups, the Task Force contracted with Ekos Research Associates to 
conduct a telephone survey with a representative sample of public 
servants. Specifically, 1248 federal public servants were surveyed: 
425 front line staff, 422 middle managers and 401 senior managers. 


We reviewed existing literature on service to the public; we examined case 
examples of organizations doing an outstanding job of service delivery; and 
we conducted interviews both inside and outside government on issues related 
to information technology and service. 


We also consulted with public service unions, sharing our findings as the 
research program evolved. 


Instead of doing a rigorous current survey of the Canadian public to measure 
first-hand its views on the quality of public service, we reviewed past work, 
cross-checking it against current interviews. Measuring public attitudes 
towards "government" is not a simple process. Our review of past studies 
revealed that the public does not have a very clear idea about government, 
and has trouble distinguishing jurisdictions and programs from each other, 
and the public service from the political sphere. 


1.5 Our Model of Client-Centred Organizations 


One of our main objectives was to find out more about "client-centred 
organizations,” that is, organizations which have acquired a reputation as 
high-quality service providers. We call such organizations "client-centred" 
because the provision of good service and the insistence on ensuring 
satisfaction of clients or citizens were driving preoccupations of both 
management and staff. 


Through what became known as our "exemplary practices" project, a 
compendium of case studies of client-centred organizations, predominantly 
from the public sector, was developed.’ Insights emerged which both 
complemented and deepened lessons we gleaned from the growing literature 
on service quality in the private sector. This material was supplemented by 
observations and suggestions from managers and front line staff in our 


' The results of our exemplary practices research are being published 


separately under the title Learning From Success: Exemplary Practices in 
Service to the Public. 


interviews and workshops across Canada, and finally by the experience of 
Task Force members and staff. 


From this we have evolved a model or a set of principles of how client- 
centred organizations are run and what makes them successful. Subsequent 
chapters of this report elaborate on each dimension of this model. Our key 
findings follow: 


° Client-centred organizations are infused with reinforcing values, norms 
and beliefs strongly focused on clients. This culture ensures that 
clients’ concerns and needs are at the heart of all key decisions, actions 
and communications in the organization. 


° Top management leadership is critical to building and sustaining a 
client-oriented culture. 


° Client-centred organizations foster open and consultative relationships 
with their clients, particularly in the design of new policies or services. 


° These organizations treat their managers and staff well, engendering 
attitudes which encourage empowerment, participation, delegation and 
trust. 

° They monitor how clients feel about the quality of the services 


received, constantly striving to see themselves from the outside-in, as 
their clients perceive them. 


° They realize that effective management of the service encounter can 
be as important to clients’ impressions of quality as the nature of the 
service itself. They believe everyone in the organization is in "the 
client-service business." 


° Client-centred organizations are making more effective use of 
information technology. Informed and committed top management is 
required to ensure that the benefits of technology are realized. 


A graphic representation of our model appears in Figure 1-1 [facing]. It 
illustrates the relationship between the service-providing organization, the 
service transaction and the client. Its central message is that a client-centred 
organization is based on a set of consistent and mutually-reinforcing 
management practices in all its parts, tied together by a framework of values 
focused squarely on the client. The role of senior managers is critical; at the 
core of their activities are the very human qualities of integrity, honesty, 
openness and a concern for others, be they citizens or employees. 
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1.6 A Guide to This Report 


The balance of the report describes how client-centred organizations do an 
Outstanding job of service to the public, and relates this to our findings in the 
federal public service. 


Before examining the different aspects of the model in detail, we discuss 
service in the public sector in Chapter 2. Specifically, we look at the 
characteristics of government service delivery and ask what constitutes quality 
service in the eyes of the citizen or client. The subsequent chapters include 
a discussion of the various components of the model, presentation of our 
major findings and an assessment of how Canada’s public service is doing and 
what needs to change. Chapter 3 focuses on the particular responsibilities of 
top management and its pivotal contribution to shaping culture and values in 
the workplace. 


Chapter 4 on consultation deserves special mention. For the many people 
deeply concerned with the public policy process and the participation of 
Canadians in that process, this chapter can stand on its own as a statement 
of principle concerning the role of the public service in the 1990s and beyond. 
For others, focused more sharply on the need for quality services and policies 
delivered by a renewed public service, this chapter describes a key component 
of the client-centred organization. 


For those concerned with the need to improve program design or concerned 
with operational issues, this chapter will offer ways to exert influence on those 
matters. 


Chapters 5 to 8 respectively deal with: 


° how people are, and should be, managed to improve service delivery; 

° external monitoring and why it is essential; 

. how technology can support service delivery in the public sector; and 

° managing the service encounter and overcoming current obstacles and 
challenges. 


Chapter 9 concludes with highlights of the report. 


4 
Service in the Public Sector 


Over the past several years, many private sector companies and organizations 
have completely redefined their objectives to focus unblinkingly on the 
customer. Establishing a competitive advantage through superior service to 
customers has become the business of all their employees. Paralleling this 
trend is the incredible growth of the "service industry." 


This chapter discusses how the provision of service in the private sector 
differs in many respects from public sector service. 


2.1 The Meaning of "Service" in the Public Service 


The administrative apparatus of government — the public service — has 
three related, somewhat overlapping functions. All involve the provision of 
services. 


The first is the development of policy proposals and legislation in support of 
ministers, to help achieve the objectives of the elected government. 
Traditionally, this has been viewed as the highest function of the public 
service, Since it is through legislation that the government exercises its 
greatest influence over the affairs of the country. Public servants also provide 
other forms of support to ministers, including day-to-day advice on questions 
of public policy, research for answers to questions in the House of Commons, 
research for speeches, briefings on a variety of emerging issues, preparing 
replies for ministerial correspondence and so forth. 


A second type of service derives from the regulatory responsibilities of 
government. To protect the public interest, some legislation imposes 
constraints, duties or obligations on both citizens and institutions (e.g., 
customs, taxation, immigration, food inspection, water and air quality 
inspection and enforcement, criminal and civil law enforcement, prisons, 
management of radio frequencies, health and safety standards, etc.). The 
public service must develop regulations to give effect to legislation, set in 
place the structures required for implementation, and manage the 
Organizations and people involved in administering and enforcing these 


regulations. In this report, we call this the provision of "regulatory services," 
or more simply, "regulation" and "enforcement."’ 


The third type of service provided by public servants most closely 
approximates the business model. This service involves the provision of 
benefits, usually through the transfer of resources or information to the public 
or through the operation of various types of facilities. The federal 
government provides such direct services to citizens as veterans’ benefits; 
support to native peoples; grants to cultural and other organizations; 
unemployment insurance; retraining and relocation for workers; statistical 
information; foreign aid; passports; consular services abroad; export 
promotion; tourism development; parks; fishery development; ports and small 
craft harbours; navigational aids; search and rescue; regional and industrial 
development; family allowances; disability benefits; old age pensions; the list 
goes on. 


Other federal activities, although not involving direct interaction with the 
general public, still provide a service — for example, scientific research. And 
there are whole departments, such as Public Works, as well as units or 
sections within departments, such as personnel or financial administration 
divisions, which do not serve the public directly but which serve people in 
government who do. If officials in the indirect service business do not provide 
good service, they undercut the efforts of those who are in the direct service 
business and who rely upon them. They are thus an integral part of 
government efforts to provide good service to the public. 


Another version of indirect federal services are those delivered through 
intermediaries: for example, weather forecasts are a federally funded service, 
but most people get weather information through the media rather than 
through personal contact with the Atmospheric Environment Service. Many 
services funded by the federal government, particularly in health, social 
services and education, are actually delivered through provincial and 
municipal agencies. 


Whether a service is provided directly or indirectly to the public, the 
principles and precepts which we discuss throughout this report apply. 


' The notion of "service" in the regulatory content can be somewhat 


paradoxical since, for example, criminals who are incarcerated would be 
unlikely to regard their jailers (public servants) as "providing a service" to 
them. The difference between this situation and the conventional service 
transaction is that in the latter case, the recipient and the beneficiary of the 
service are the same individual. In the case of regulatory activities, the 
beneficiary is society at large. 


2.2 


Figure 2-1 
A Typology of Government Services 
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Relating to Clients; Some Differences Between Government and 


Business 


The relationship between the government service provider and a client is 
somewhat different from that in a conventional business/customer transaction. 
In business, the focus tends to be (or should be) squarely on providing what 
the customer wants. 


Figure 2-2 
The Client Focus in Business 
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Public servants cannot concentrate solely on a single client group; they must 
provide service to the minister —- sometimes to more than one — while 
responding to the public at large and to individual citizens. At the same time 
public servants must deal with the constraints of regulatory requirements and 
the requirements of central agencies for information and reports. 


Figure 2-3 
Demands Upon the Time and Resources 
of Government Departments 


THE MINISTER, 
+ PARLIAMENT - 


In a business situation, the dissatisfied customer can go elsewhere if unhappy 
with the service or product provided. In government there is rarely an 
alternative. This intensifies the relationship between the public servant and 
the client or citizen. 


All public officials are expected to treat the public well; while most do, many 
of us at one time or another have encountered ones that don’t. 
Unfortunately it’s the rude or arrogant behaviour that is remembered and 
gives public officials a bad name. The practical reality is that individual 
public servants may deal with citizens in several different ways: giving or 
withholding information, meeting or failing to meet at the citizen’s 
convenience, advising or not advising the citizen of legitimate entitlements, 
smoothing the administrative path or being picky about bureaucratic details. 
Such a relationship is open to abuse, and there are times when abuse occurs. 
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The relationship between officials and citizens is rendered even more 
sensitive through other factors: for example, some private citizens, 
particularly those who have immigrated from repressive regimes, are nervous 
in dealing with government. Some citizens may resent the "secure" 
employment of the public official. The fact that citizens’ taxes pay the public 
servant’s salary leads some members of the public to demand a level of 
service and a standard of courtesy beyond what they expect from a business 
enterprise. 


In regulatory activities such as inspections, enforcement and the like, the 
"service" may be threatening or appear punitive. Nevertheless, the rights of 
the citizen must be respected, and the public official must tread a careful line 
between ensuring that individual rights are taken into account, at the same 
time making sure that laws and regulations are properly observed. 


In short, the often delicate and many-sided relationships between public 
servant and private citizen make the need even greater in government than 
in business to ensure that transactions are well managed and that staff are 
properly trained and supervised. 


2.3 Values and Service in Government 


In providing services to the public, public servants are expected to observe 
the "three Es": economy (securing resources at least cost), efficiency (using 
no more resources than necessary to realize outputs or complete desired 
operations) and effectiveness (achieving basic goals). In addition to this 
triumvirate, there are other values which are recognized as part of the fabric 
of the public service in Canada: equity or fairness, entitlement and neutrality. 
Another less explicit value, or tradition, is risk avoidance or prudence. And 
finally, there is responsiveness: a traditional value, at times in conflict with 
the overemphasis on the three Es. 


Figure 2-4 illustrates the framework of values and traditions within which 
public servants must function. 
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Figure 2-4 
The Government Service Transaction in Context 
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Economy, Efficiency, Effectiveness 


A generation ago, the classic injunction to public servants was to be "frugal." 
For most public servants, this meant economical travel, the least costly 
accommodation and little or no delegated financial authority to managers. 
Frugality has been replaced by a more complex set of precepts: economy, 
efficiency and effectiveness. Public servants are expected to observe all these 
values. Since they are sometimes incompatible, this can be a difficult task. 


For example, to save overhead costs, a new district office might be situated 
in a low-rent building, away from the centre of town. Economy would suggest 
that the office operate only during normal office hours so as to avoid extra 
staffing costs and overtime. Training might also be seen as inconsistent with 
economy. Cutting these costs would save the taxpayers’ money. However, an 
unflinching emphasis on economy has repercussions. Visitors may find the 
office inconvenient and more expensive to visit. Staff could be ill-prepared 
to answer citizens’ questions and poorly informed on policy or procedural 
questions, leading to slower and less competent service. Service 
considerations cast a new light on the interpretation of economy and 
efficiency. "Cheap" may turn out to be "expensive" or inconsistent with the 
goal of good service. : 
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Equity and Entitlement 


In business, the service provider usually relates to a single client, whether a 
private individual or another company. In government, front line staff and 
other service providers have to be concerned not only with the interests of 
the individual client, but also with two concepts which imply groups of clients: 
equity and entitlement. 


Fairness, or equity, is one of the most important values in democratic 
government. Fairness includes equality of access to government and its 
services, and unbiased and impartial decision-making and processes. In the 
development of policy, fairness implies the need to listen to people who 
"aren't there" —— that is, people who for any reason, such as poverty or 
remoteness from decision-makers, cannot readily make their views felt — as 
well as those who are and who can express their interests effectively. In 
delivering services or administering programs, the same expectations apply. 


The requirements of equity and entitlement strike somewhat differently in a 
regulatory or enforcement situation. In a conventional service transaction, 
equity calls for administrative thoroughness to ensure clients get their due 
under programs designed to help them. In regulatory matters, equity calls for 
even-handedness and a certain dispassionate approach to ensure that the 
interests of the public or parts of society are taken into account. By contrast, 
in a business context, a key "client" for an organization’s services is rarely a 
group of individuals never encountered by the service provider. 


When regulations are being enforced, "clients" (those affected by the 
regulations) look for equality of treatment — a "level playing field" — and 
administrative fairness. For example, food and drug manufacturers subject 
to regulation by the Department of National Health and Welfare expect to 
be consulted in advance about regulations which may affect them; they expect 
notice of the regulations, and they want to be assured that all manufacturers 
are being treated in an even-handed manner. 


The public official must also deal with entitlement. The public servant’s role 
is not necessarily to "give the customer what he or she wants," but to ensure 
that citizens fully receive their due under the laws and regulations of the 
country. Thus, effective government service to the public may mean ensuring 
both that citizens receive full personal entitlement under law or policy and 
that the collective interests of the society are protected. 


This means that the regulatory framework (laws, regulations, interpretations, 
etc.) must be interpreted in the same way by officials throughout the country. 
Staff need guidelines and procedures so as to know what is expected of them. 
Good service in a conventional service transaction may call for flexibility and 
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adaptation to accommodate clients’ special needs, but in a regulatory context, 
good service might not be able to be as accommodating. Equal treatment 
also calls for a certain rigidity in administration. (Nevertheless, flexibility and 
adaptation to clients’ special needs are still important to the way in which the 
"service encounter" takes place.) However, the requirement in government 
to be, and be seen to be, scrupulously fair, tends to make public officials 
seem more inflexible and bureaucratic than their private sector counterparts. 
"Playing by the book" may sometimes be the only fair option. 


Businesses have an advantage over government in deciding what services to 
provide. A profit-minded corporation will focus resources on services yielding 
the greatest return. Unprofitable services will be eliminated, as will those 
which create tension or lead to disputes. By contrast, where business focuses, 
simplifies and eliminates, in the interests of fairness and entitlement 
governments are often pressed to complicate and multiply. Governments 
usually cannot restrict mandated services only to programs which are most 
praiseworthy, least costly or most convenient. 


The government’s concern for fairness and its monopoly powers, lead to a 
particular need for redress mechanisms. Many citizens are confused by the 
various jurisdictions and their relationships. Bewildered by government titles 
and jargon, they often do not know where to go or who to contact for a 
particular service. Workable, clearly accessible appeal channels must be in 
place to help citizens who feel ill-treated. 


Neutrality 


Neutrality requires that public servants do not publicly engage in, or become 
personally associated with, potentially controversial issues of public policy. 
Allied with this is the "merit principle" and the concept of a professional 
public service in which appointments and advancement are based upon 
qualifications and performance, not on connections. The merit principle has 
a significant impact on many aspects of staffing in the public service and 
affects relationships with members of the public in a variety of ways 
(particularly persons looking for jobs in government). 


Caution and Prudence 


A powerful element of the culture of the public service derives from the 
tradition of ministerial responsibility, whereby ministers are viewed as 
accountable for the actions of their departments and answerable before the 
House of Commons. Public servants are expected to exercise care — a 
"mistake" on their part can be interpreted as the government’s or minister’s 
policy and may lead to public embarrassment. As a consequence the value 
of "carefulness" tends to become engrained in parliamentary democracies. 
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Carefulness is a word with many synonyms: prudence, wariness, 
scrupulousness, caution, precision. These words have been used to describe 
public servants’ behaviour over the years; many would argue, however, that 
the caution has become excessive. 


Closely associated with carefulness is control. To avoid mistakes, and to 
enhance economy and efficiency, public services make a virtue of control, 
giving rise to a network of procedures to prevent errors. The resulting 
bureaucracy costs money, but the costs associated with control systems and 
procedures tend to be invisible. Control is seen as a way of preventing waste, 
not causing it. Yet, many "mistakes" and resulting public embarrassment have 
had nothing to do with lack of procedures or control; they result from other 
failures —- often insensitive judgments of current public opinion. 


Many people stress the importance of innovation in well-performing 
organizations. Innovation involves taking risks. But risk-taking is antithetical 
to virtues such as prudence and wariness. It is inconsistent with the 
philosophy of rigid control. Yet it is impossible to run large, decentralized 
bureaucracies effectively if staff are discouraged from taking initiatives or 
punished for occasionally straying outside the borders of prescribed 
procedures. 


One of the fundamental problems facing the public service is how to achieve 
a new balance between the philosophy of control and risk-avoidance and the 
desire to encourage innovation and promote initiative. Across-the-board 
edicts are unlikely to be helpful. The balance to be achieved between control 
and innovation will differ in different areas of government. Departments 
involved in conventional service transactions may find they have more latitude 
to encourage flexibility in their officials. Regulatory departments, although 
required by legislation to enforce standards in an uncompromising manner, 
can also encourage their officials to take a flexible, innovative approach to 
how they work with the public. 


Responsiveness 
In this report, we use the word "responsiveness" to typify the kind of attitude 
which public servants should bring to their relationship with departmental 


clients in many types of service transaction. 


A client-centred organization makes sure that clients come away from a 
service encounter feeling good about the experience. 
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Figure 2-5 
The Service Transaction From 
A Client’s Viewpoint 
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Citizens enter into transactions bringing their needs and expectations; they 
then experience the service transaction itself —- what some authors have 
called the "moment of truth" — in which the service provider deals with the 
request, and the transaction is concluded. From this transaction, there is an 
outcome: specific results attained (information secured, permit issued, advice 
given, taxes levied, etc.) The citizen is then in a position to make an 
assessment of what occurred — both of the transaction and of the outcome 
— and to decide who or what was responsible for what happened. 


Here attribution may become a consideration. To whom does the citizen 
attribute the benefits received or the problems encountered? Attribution is 
important, because if good service from the service provider is to be rewarded 
and encouraged — or bad performance penalized — the credit, or blame, 
should be attached to the right persons and institutions. 
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The citizen’s overall judgment about what happened will be based on many 
factors, only some of which relate to the quality of the work done. These 
include: 


° Adherence to recognized standards: Was work performed well? Was 
it in line with accepted standards (for example, in the case of a 
medical service, was the care competent and provided according to 
accepted medical procedures?) 


° Competence: Did service personnel know their jobs? Were they well 
informed? If the customer needed to be directed elsewhere, were they 
able and willing to provide guidance? 


But judgments about service transactions are also affected by a host of 
intangible factors. Some relate to what happened in the transaction itself and 
the general nature of the experience. 


° Accessibility: Was this service well publicized, and easy to find? Was 
the location convenient, with good parking or public transit services? 
Was it accessible to physically disabled people? 


° Surroundings: Was the service location inviting? If personal matters 
were discussed, were there provisions for privacy? 


° Timeliness: How prompt were service personnel (e.g., speed in 
answering the phone; line-ups)? Were commitments met? Was a 
decision reached quickly? 


° Courtesy: Was the client treated with respect? Were staff polite? 


. Empathy: How much effort did service personnel make to understand 
the client’s situation? Did they go out of their way to help, such as 
looking after children during the service transaction? How did they 
handle complaints? 


A significant message in this report is that among the other values which 
public officials are expected to observe — economy, efficiency, effectiveness, 
neutrality, carefulness, etc. — responsiveness has not received its due. Since 
our public service institutions have been built around the more traditional 
values, service-related considerations have not been given much priority. 
Procedures and regulations are in place to protect the merit principle, 
promote economy and prevent overspending, but not to encourage 
responsiveness. The result is a public service generally not well reputed for 
the quality of its service or for its responsiveness to citizens. For the public 
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service of the 1990s and beyond, the responsible public servant must also be 
a responsive public servant.* 


2.4 Allocating Resources in Government 


In business, a popular service normally attracts customers and generates 
income. The corporation is financially motivated to develop and support such 
services with resources and staff. By contrast, government services are usually 
funded out of general revenues. Well-delivered services are not necessarily 
those which attract resources. Citizens who are service users may not be in 
a position to pay (and often do not expect to, as they feel they have already 
paid through taxes). Thus, better service may simply result in more demand 
and more pressure on existing resources and staff. 


Few public accolades are showered on governments which cut programs. 
Cost cutters often seem to nibble at the margins and slowly shrink the 
administrative resources available, without restricting the scope of the 
program. The prevalent belief that government is "fat" encourages this type 
of cutback, even in those cases where service to the public is already suffering 
because of resource shortages. In periods of long-term restraint, programs 
find themselves squeezed between a public whose expectations are rising and 
a shrinking administrative base with diminishing staff resources. With 
increasing stress, frustration and excessive overtime, staff morale is depressed. 


2.5 The "Bottom Line": How Good Was the Service? 
Good Service in a Conventional Service Transaction 


In conventional service transactions, the "bottom line” for achieving client 
satisfaction depends upon the ability of the service provider to meet the 
expectations of the client. Indeed, quality service is sometimes defined as 
overcoming the discrepancy between clients’ expectations and perceptions. 


If a service takes a long time to deliver (e.g., the preparation of architectural 
drawings), customers’ expectations may change. If expectations at the end of 
the transaction are not met — even if these are different from original 
ones — the client will probably not be satisfied. Service providers must 


* An excellent discussion of the issues is to be found in a videotape 
production hosted by Professor John Langford entitled "Service to the Public." 
This tape is part of a larger series entitled "The Responsible Public Servant," 
jointly sponsored by the University of Victoria and the Institute for Research 
on Public Policy. 
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therefore keep in constant touch with their clients’ expectations as time 
passes, and must be prepared to adapt to changes. 


Figure 2-6 
Achieving Client Satisfaction: 
The Conventional Service Transaction 
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Figure 2-7 
In Conventional Service Transactions, Benefits Flow 
Directly to Client 
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Good Service in a Regulatory Context 


In providing a regulatory service, the public servant is responsible for serving 
the public interest. "Quality service" in these circumstances requires that 
public servants enforce the laws and regulations of the land in an even- 
handed, equitable and competent manner, at the same time observing the 
rights of the individual client (citizen or business) by being responsive, 
courteous and timely. However, in certain respects the relationship with 
clients or citizens is different from that in a conventional transaction. 


Figure 2-8 
Good Service in a Regulatory Context 


The objective of the regulatory interchange is not to confer a benefit on the 
individual citizen — on the contrary, it often removes an asset or imposes a 
sanction. Fair redress mechanisms are, therefore, an integral part of such an 
interchange. Often, the onus is on the client to comply voluntarily. But the 
onus is on the regulatory body to ensure that the client has reasonable access 
to the information necessary to comply. This means that ‘transparency’ is 
also a very important characteristic of the service (why monies are owed; why 
some action is prohibited, etc.). 
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Figure 2-9 
Regulation and Enforcement: 
Impact on the Citizen 
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Good Service in the Development of Policy, Programs and Procedures 


The central problem of political theory and practice for hundreds of years has 
been how to ensure that government policy is developed in response to public 
needs. Our concern here is more limited: what role should the public 
servant play in policy development and in the development of programs and 
procedures? 


The conventional view is that the public must adhere to the principle of 
neutrality. While we endorse this principle — public servants must not 
become advocates or defenders of policy in public forums — we believe that 
public servants have maintained too much of a low-profile, disengaged 
relationship to the public and have neglected consultation with the public in 
the evolution of policy proposals for ministers. "Good service" requires public 
servants to adopt a different attitude in their dealings with the public: one 
which is more consultative and more open. Why this should occur, and how, 
is the subject of Chapter 4. 
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2.6 Conclusion 


"Service" is a somewhat more complicated affair in government than in the 
private sector. An unblinking focus on pleasing the client is not always 
possible for government departments since they must keep both the 
individual’s interests and those of the general public in mind, and since the 
purposes of exchanges with clients are more varied. 


Service has several levels of meaning. The reality of government in a 
democracy is that "providing service" means meeting the needs of the 
minister, the general public and individual citizens. Service in government 
means balancing the demands. 


Some of the most important services provided by the public service involve 
drafting legislation and formulating public policy for political consideration. 
This is a uniquely governmental function that has no parallel in business. 
Consultation with the public must become a firmly anchored ethic within the 
Canadian public service if legislative and major policy or program changes 
are to be responsive to the Canadian public. 


Values such as equity and entitlement demand that the interests of the public 
at large and other clients must weigh as heavily as the interests of the 
individual citizen in any given transaction. Where compliance with a 
regulation is sought, "good service" implies an obligation upon the public 
servant to be courteous, accessible and responsive, fair and transparent. In 
such a context, the rights of the individual citizen must be tempered by the 
public interest. This imposes limits upon what the public servant can or 
should do for an individual citizen, particularly when it comes to the outcome 
of the transaction. Here, "serving the public” may mean removing something 
from individuals (money, privileges) rather than providing something to them. 


Although there are differences in the meaning of service in the private and 
public sectors, this should not imply that the public service cannot benefit 
from lessons in the private sector. In a shift to a service culture, these 
lessons become clearer. The view has been that service orientation comes 
more naturally to the private sector, focused more single-mindedly on 
satisfying a discrete clientele and compelled towards quality by 
competitiveness and the profit motive. 


In fact, simply remembering that taxpayers confer a temporary mandate on 
government to serve them clarifies the public service’s motivation. It 
becomes abundantly clear who the services must satisfy. 


* * * *® *® © KK K XK 
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This concludes the discussion of the dimensions of service in government and 
some of the differences between the public and private sectors. The 
following chapters examine the various elements of the client-centred 
organization model mentioned in Chapter 1 and compares it with what we 
found in the public service. 
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3 
Top Management Leadership: Shaping Culture and Values 


3.1 The Client-Centred Organization 


Building a service-dedicated organization is simple, because most of the 
principles and precepts are easy to understand, but putting them into practice 
is a challenge. Words such as persistent and uncompromising, figure 
prominently in the recipe. 


Effective service organizations are infused with a service ethic which 
penetrates every corner of the institution. The corporate culture is 
uncompromising on the subject of the priority to be accorded to the client’s 
interests; hence our use of the term "client-centred" to describe these 
organizations. 


The values of an organization derive from several sources, many growing 
from tradition and history to become ingrained. The fundamental challenge 
in creating a quality service organization is to adjust corporate values to 
create a service culture consisting of beliefs, values and norms which give 
priority to the client. 


Top management is the most important influence on the growth of values 
and culture of an organization. Some executives believe that the way to 
shape corporate values is through improved communication. While 
communication helps, employees look for cues in executive actions rather 
than in pronouncements. If actions are inconsistent with pronouncements, 
management loses credibility. No one places stock in the proclamations. 


In many large bureaucracies with long histories and complex systems, there 
is an unfortunate tendency for the institution to become an end rather than 
a means. Talking to each other takes precedence over talking to customers. 
Instead of focusing attention on the clients, such organizations ascribe more 
and more value to their own traditions, practices, hierarchies and conventions. 
"What top management thinks" and "how to perpetuate the organization" 
become more important than "what the customers want" and "how to adapt 
to change." They become inwardly focused rather than outward-looking. 


In client-centred organizations, senior management strives to ensure that 
values are clearly aligned with their clients’ needs. These values find 
reflection in many corporate practices: recruitment, training, design of new 
services or products, resource allocations, priority setting, organizational 
structure and selection of information to be monitored to ensure strategic as 
well as operational success. 
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Of particular significance is the way in which client-centred organizations 
treat their people. In their relations with clients, staff tend to reflect the way 
they are treated by their managers and supervisors. So the effective 
management of people is a top priority. 


Figure 3-1 
Top Management Leadership in a Client- 
Centred Organization 


In a successful organization, top managers articulate and communicate a 
motivating sense of purpose (a vision) so that employees understand where 
the organization is going. Such visions speak not only to the heads but also 
to the hearts of employees. In successful service organizations, that vision is 
welded to the ethic of customer satisfaction. 


Top managers in successful organizations are persistent. Senior executives 
who have made serious attempts to reorient large organizations tell us thai 
two or three years takes them only part of the way. One of the most 
important factors we encountered in successful service organizations was 
evidence of a durable and patient commitment by top management to the 
goals and values associated with good service. 


Top management encouragement of risk-taking and innovation is a common 
feature of effective service organizations — indeed of any effective 


27 


organization in today’s fast-paced environment. Client-centred organizations 
recognize that they must adapt to the changing wants and needs of their 
customers. Business organizations also recognize that their competitors are 
continually developing new ideas to try to attract new customers; innovation 
is seen as an important way to achieve and retain commercial advantage. 


Early approaches to innovation defined it as a top-down process. More 
recently, two lessons have become apparent: first, creative people do not like 
to be programmed and controlled; second, there is a wellspring of creative 
thinking throughout an organization, if managers can learn how to tap it. 


Encouraging innovation is now seen more as a matter of creating a corporate 
climate or culture that breeds creative thinking, initiative and risk-taking. 
The role of top management is to foster this kind of environment by 
rewarding those who take risks, by celebrating successes and by admitting 
failures. Top managers in organizations committed to innovation believe that 
it is worth the price and risk of failure to build a culture which tells 
employees that their ideas and initiative are valued. 


Evidence suggests that organizational culture cannot be changed if senior 
managers are not personally committed to, and comfortable with, the desired 
goal. Executives who do not understand or who are not sympathetic to the 
values that lead to better client service will fail to institute such values within 
their divisions. 


A barrier facing organizations which want to change their cultures can be the 
invisibility of values and beliefs imbedded in existing systems, procedures and 
conventions. 


In some cases, top management may be the architects of those systems or 
conventions and unconsciously defensive about changing them. In other 
cases, there is no guarantee that top executives are even aware of the values 
they project. They may, therefore, be sending messages through their actions 
that fail to accord with stated corporate priorities. Organizations should 
undertake periodic soundings of how their employees perceive values and 
culture, using objective external resources and techniques such as focus 
groups or attitudinal surveys. 


Our research has allowed us to do this for the public service as a whole. 
The following sections present Task Force findings on the extent to which the 
federal public service has embraced and promotes a service culture and 
related values. 
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3.2 Does the Public Service Have a Service Culture? 


Our research shows that overall, a strong service culture does not exist across 
the federal public service. Service is not the single most dominant value 
currently reflected in the words, actions and systems of departments and 
central agencies. Public servants perceive a dichotomy in values and 
priorities: client service on one hand and the service in response to the 
demands of bureaucracy, with its emphasis on process control, on the other. 
They told us, "we feel like we are serving two masters." In their view, so 
much activity is focused on quotas, measures, statistics and serving the system 
that the department itself seems to be the client. 


The tension between internal and external demands is aggravated by an 
absence of clearly articulated expectations and policies on serving the public. 
According to our findings, in most departments there has been no formal 
enunciation of what levels of service are expected. 


The public servants interviewed expect their leaders to be articulate, 
communicative managers with a style of leadership that promotes the values 
of creativity and service, participation and openness, teamwork, energy and 
enthusiasm. 


In contrast, we often found a perception that the dominant culture and values 
in the public service are those of control management and policing. But not 
always. There are examples where ministers and deputies have chosen to be 
more open, participative and service-focused. Where commitment to a 
service mission does exist among decision-makers, we found it has begun to 
be translated into practices which favour public participation, delegation, 
effective people management and real consultation. Conversely, our 
respondents felt that without this commitment, efforts to change are trendy, 
pro forma and not to be taken seriously. 


It is considered natural for top management to be preoccupied with Ottawa 
and the minister’s office. But, at the same time, it is expected that managers 
will devote time to leading the department. Some senior managers are seen 
to be doing this very well and are recognized for it; others are not. 


3.3 Are Public Servants Committed to Service? 


Most of the front line staff and managers we interviewed see serving their 
clients as a priority, emphasizing that "service is what we are all about.” 


We asked front line staff to rate behaviours according to importance in 
serving the public. Most of the items presented were considered very 
important by the majority of respondents, suggesting that front line staff share 
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a common understanding of good service. The various elements are listed 
below in order of the priority assigned to them by respondents: 


courtesy; 

giving the client what he/she is entitled to; 

ensuring clients understand the program or policy affecting them; 
ensuring service is convenient and accessible; 

responding in an open, candid way; 

empathy with the client; and 

exceeding the client’s expectations for quality of service. 


NANA WN 


However, the idea that providing excellent service to the public is the essence 
of public servants’ work should not be interpreted to mean that excellent 
service is being provided. Nor does support for this notion apply equally 
across the public service or all departments. Public servants were asked 
whether they agreed with the statement "For me, providing excellent service 
to the public is what my job is all about." Strong agreement was greatest 
from front line staff and lowest for senior managers. There were significant 
variations from department to department. 


We also explored job satisfaction by asking public servants if, faced with the 
same career decision again, they would choose to become a public servant. 
Most said they would. 


Our research indicates that the vast majority of public servants care deeply 
about giving good service to their clients. Nevertheless, this enthusiasm is 
moderated by a sense of frustration, the cumulative effect of a number of 
factors: hazy expectations regarding service, the effects of fiscal restraint 
and downsizing, rising public demand and the perception that service at the 
front line is not high on the list of senior managers’ resource priorities. 


Combine these factors with rising public demands and a generally poor public 
image, and we have the ingredients for a discouraged public service and an 
alienated public. 


3.4 Are Departments Committed to a Service Culture? 


Our research shows that many public servants feel that recent periods of 
downsizing and resource constraint have created pressures on delivering 
quality service. 


Staff told us, "we take cutbacks but we don’t cut programs" and in some cases 
have even added programs or program options. Indeed, there is a perceived 
"unwillingness to recognize the ‘do-able,’ absolute volumes." 
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A third of the public servants interviewed feel that their department values 
each employee as a person, looks for new and better ways to serve clients, 
offers training in how to serve clients and has a genuine, long-term 
commitment to satisfying clients. However, the other two-thirds of those 
public servants surveyed do not strongly endorse this perception. Indeed, 
the value accorded to employees varies widely across departments and across 
the country. In some departments, it is demonstrated in changes in corporate 
culture; the existence of a service code; marketing of service; improvements 
in technology and facilities; communication from the top to all staff; changes 
in counter reception processes; and more consideration for staff. But for 
many departments, these things have yet to happen. 


3.5 Public Servants’ Priorities for Change 
We asked public servants to rate the importance of ten potential strategies 
for improving service to the public. They are listed below, in order of the 


priority assigned to them by survey respondents: 


ih. having an organizational culture which genuinely supports and values 
good service to the public; 


ji clear guidelines and procedures for serving the public; 


ay a genuine, long-term commitment from senior management to serve 
the public better; 


4. promotion into positions of greater authority of people who 
demonstrate effective leadership skills and concern for staff; 


St effective training on how to serve the public better; 

6. service to the public as a consideration in performance appraisals; 
a8 access to routine feedback about client satisfaction; 

8. more support from their immediate manager (front line staff and 


middle managers only); 


Le regular market research which provides data on clients’ needs and 
response to service; and 


10. financial incentives to reward people who serve the public well. 


The suggestions for improved service closely parallel and endorse our model. 
They also help to indicate priorities in building a service culture in the 
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federal public service. These priorities, combined with the rest of our 
findings lead us to the conclusions and recommendations in the following 


sections. 
3.6 Recommendations 
3.6.1 Each department should undertake an appraisal of its own culture to 


3.6.2 


3.6.3 


3.6.4 


3.6.5 


determine to what extent its own organization manifests a service 
orientation. 


Each department should develop a vision or statement articulating its 
organizational goals and the kind of management it wishes to create 
or reinforce. 


Deputy ministers should be accountable for their department’s quality 
of service to the public; this should be reflected in the accountability 
framework and reward structure for public servants in their 
departments. 


For both conventional service transactions and regulatory programs, 
departments which have not done so should require their managers 
to establish client-oriented service standards. Such standards should 
provide the basis for setting annual and longer-term performance 
objectives for service improvement. 


Senior management should take steps to reconcile resources with the 
level of service expected and reflect this in the service standards 
established. 
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4 
Consulting the Public: 
Shaping Policies and Services to Public Needs 


To consult means to seek the advice or opinion of someone. It is a two-way 
process. In the public policy context, consultation refers to deliberations 
between government and citizen. 


Governments consult with groups and individuals in the private sector for 
many reasons: to collect information needed for policy making; to involve 
external groups in the policy development process so that they are 
comfortable with the outcome; to gauge the impact of public policy decisions 
on a particular group; or to determine the level of support a proposed 
initiative might enjoy among the public. And most important, continuing 
consultation enables government to improve service consistently. 


Groups and individuals consult with government to influence the course of 
public policy; to improve the quality of public policy; to determine what 
policy initiatives may be on the government’s horizon; and to get redesigned 
or improved programs and better service delivery. 


Consultation can take many forms and it may occur at political or 
bureaucratic levels. As a formal process, consultation may involve established 
structures such as councils, task forces, commissions of inquiry, parliamentary 
committees or other fora where politicians, public servants and concerned, 
interested or expert citizens deliberate on policy questions.’ No less 
important is consultation at an informal level, in the regular day-to-day 
interactions between government officials and individuals and groups in the 
private sector interested in the same policy issues. 


The Task Force believes the recommendations in this chapter are essential 
to achieving quality service to the public in all dimensions of the service role 
which encompass support to ministers (particularly in providing advice on 
policy), regulatory processes and conventional service transactions including 
program development. A shift toward a substantially more active and open 
consultative relationship with the public is singularly important for the future 
effectiveness of the public service. 


" See Liora Salter and William Leiss, "Guide to Consultation and 


Consensus Building," Canadian Centre for Management Development, 
12 March 1989. 
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4.1 Changing Society, Changing Expectations 


Forty or fifty years ago, there was a reasonably broad social consensus about 
the values upon which Canadian society was based and upon which public 
policy should be founded. The senior public service in Ottawa was 
representative of the elite class reflecting those values. Its members were a 
relatively cohesive group of "mandarins"; most Canadians seemed prepared 
to entrust the process of government to the men who occupied positions at 
the apex of power in the elected government and the public service. 
Government itself was a much less pervasive institution than at present. 
Religious and benevolent or charitable organizations played a significantly 
wider role in society than they do now. With very few exceptions, women 
played no significant role in the affairs of state at either the political or 
administrative level. 


Much has changed. Many of the functions of benevolent organizations are 
to be found in the hands of a government whose expanded role is much more 
complex. Contemporary Canada is increasingly a multiracial, multicultural 
country, with far less consensus around the values which should inform public 
policy. Although, as the Task Force on Barriers to Women indicated in its 
recent report,’ there is a whole lot still to be done about the participation of 
women in government institutions, they now play a far more pervasive and 
powerful role in government than they did in the immediate post-war years. 


Changes are also occurring in public views about how government should run 
and how policy should be developed. The public is becoming unwilling to 
leave advice on policy and the process of government in the hands of an 
anonymous group of bureaucrats. In the proliferation of citizens’ groups and 
pressures for public participation, one sees evidence of a desire for more 
direct involvement. Both inside and outside government, people think 
government is less than effective in dealing with policy issues which transcend 
conventional departmental boundaries, such as pollution, global warming, 
European restructuring or international trade which potentially affect 
everyone. As stated by Michel Bélanger, 


Public policy development should not be left to those, high- 
minded or not, who serve as policy advisers or who have been 
elected to be policy-makers... The better [business, 


* Beneath the veneer: the report of the Task Force on Barriers to Women 
in the Public Service, Canadian Government Publishing Centre, 1990. 
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government, labour and other actors] communicate with each 
other, the faster we can bring public policy into line with 
changing circumstances. The payoff will come in better 
productivity and a higher standard of living.° 


The passage of the Charter of Rights has added momentum to these 
developments. As a brief submitted to the Task Force argued, 


It is clear that the adoption of the Charter reflected a political 
culture that was already in the process of fundamental change.... 
[T]he Charter gave new power and increased legitimacy to 
many, previously less salient, groups because it allowed them to 
characterize their demands as rights rather than mere 
interests... 

[T]he most disturbing aspect of a rights orientation is 
that it is able to support and validate so many diverse and 
inconsistent claims on so many subjects.’ 


The new rights orientation, the suspicion with which many Canadians regard 
government, the changing fabric of the country, the diminished consensus 
around national values, the proliferation of single-interest groups and lobby 
groups of various kinds, all these developments have led to a heightened 
concern both inside and outside government about consultation, participation 
and openness generally. 


Concerns were also expressed to us about the need for Canada to improve 
its international competitiveness. Many private sector leaders believe there 
should be closer working relationships in this country among business, 
government and labour in response to the challenges of globalization. In a 
recent speech concerning Europe 1992, Arden Haynes, Chairman and CEO 
of Imperial Oil observed, "If governments, trade unions and business in a 
dozen countries, speaking ten different languages, with very different 
economies, vastly different cultures and traditions, find the wherewithal to 


* Michel Bélanger, speech to Public Policy Forum testimonial dinner, 


Toronto, 19 April 1990. M. Bélanger was Deputy Minister of Industry and 
Commerce, Economic Advisor to the Executive Council and Secretary of the 
Treasury Board before retiring from the Quebec public service in 1973. A 
previous President of the Montreal Stock Exchange, he is now Chairman of 
the Board of the National Bank of Canada. 

* Peter Finkle, "Service to the Public and Public Consultation," brief 
submitted to the Task Force, 11 July 1990, pp. 14-15. 
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sit down together and map out the policy framework for a new economic 
juggernaut, there has to be a lesson for Canada." 


During our investigations, we sponsored a colloquium where representatives 
of business, government and labour discussed issues related to consultation. 
As noted in the proceedings of this meeting,” 


There is increasing recognition in Canada that cooperation 
between government and the private sector in developing public 
policy can enhance our ability to compete in world markets... 
There is also growing recognition in private and public quarters 
that many of the national policy questions facing Canada are 
too big, too complex and often, too expensive for government 
to deal with on its own.... 


Similarly, a submission to the Task Force from APEX, written after a 
program of cross-Canada workshops on consultation commissioned by our 
Task Force, refers to "a growing expectation for public participation in the 
development of government policy and in the design and delivery of 
government programs." 


The Task Force noted that several private companies now regard training in 
public consultation as a requirement for success in today’s society. Indeed, 
we were struck by the importance which effective organizations in both public 
and private sectors, including non-governmental and voluntary organizations, 
accorded to consultation with their clients, and by the overall ethic of 
openness which characterized their operations. 


4.2 The Ethic of Openness in Client-Centred Organizations 


Conventional, non client-centred businesses seldom involve clients in such 
"internal" decisions as where to locate facilities, how to develop a product, 
how to conduct market surveys or set delivery routes and schedules. The 
usual perspective seems to be that the customer is "on the outside": someone 
to be "acquired." Much of the language of business reflects this orientation: 
it is almost military in tone. Markets are there to be "dominated," 
opportunities "seized," advantages "consolidated," competitors’ weaknesses 
"exploited." Such language encourages a confrontational or aggressive 
relationship with outsiders, clients included. 


° "Building Effective Consultations," proceedings of the Bryce-Lambert 
Forum, 28-29 May 1990. The Task Force appreciates the collaboration of the 
Public Policy Forum and York University’s Max Bell Business-Government 
Studies Program in arranging and co-hosting this meeting. 
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By contrast, the client-centred organization sees the customer not as an 
impersonal entity but as an associate or partner whose interest it is trying to 
serve. The premise is that satisfaction is more likely to be achieved if the 
service provider is in close contact with the client. The client is therefore 
"invited inside" to a far greater degree than in the conventional organization, 
and asked to advise or participate in decision-making, in a continuing fashion. 


The objective in pursuing open relations with clients is to ensure a common 
understanding of their interests, needs and concerns, especially among those 
who are responsible for the design of services and policies of the service 
organization. Service providers who form their own ideas of what clients 
want can be wildly out of touch with clients’ priorities. 


Figure 4-1 
Aligning the Perceptions of 
Clients and Service Providers 
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Ongoing working relationships, surveys, consultations, focus groups, non- 
governmental and voluntary organizations, business/labour consensus groups 
and the like can all provide valuable input. Consultations with stakeholders 
are essential for transformation from a rules-oriented, control-dominated 
organization to a service-driven quality-seeking organization. 


Outstanding service providers in the business world tend to be those which 
are interested in their clients’ views on both operational and strategic 
questions. At the operational level, procedures are put in place and staff 
trained to ensure that customers are given a hearing, whether they have 
complaints to resolve or suggestions for better service. At the strategic level, 
effective corporations keep in touch with broad consumer trends and their 
customers’ attitudes before any significant decisions are made. 


Effective government organizations have similar concerns. Whether they are 
considering operational minor adjustments or major shifts in programs or 
policy, they take measures to secure the views of clients and others. 


Consultation in the public sector is often made more complex than in the 
private sector by the variety and volume of clients; the need to serve the 
general public interest as well as the needs of immediate clients; differing 
values and expectations of the stakeholders; regulatory requirements; and the 
political sensitivity which may surround some issues. Despite such difficulties, 
the exemplary public organizations we examined were committed to the view 
that consultation is an essential means of building and sustaining networks 
which link policy formulation and decision-makers with those who deliver 
service and the clients themselves.° 


In effective departments, there is a lot of informal interaction between 
government and private sector groups. In fact, when outsiders make 
observations on the performance of particular departments, they are often 
assessing the department’s prowess in informal consultation. Comments such 
as "they simply don’t understand how things work out here in the real world," 
suggest that the department does not consult with the private sector. Such 
positive comments as "those people really understand this industry — they 
know what we need, they understand our problems and they try to help...We 
can work together" usually mean that the public servants of that department 
have a good network of contacts in the industry. But both assessments are 
of the organization’s ability to consult informally. 


° Learning from Success: Exemplary Practices in Service to the Public, 
Section 3.4. 
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In the area of regulatory control as well, consultation — with private sector 
organizations, enforcement agencies and the public — plays a key role in 
ensuring that legislative and enforcement policies are germane to real public 
needs. Consultation increases the probability of wider compliance, thereby 
saving enforcement costs. It is also seen as a way of encouraging a non- 
adversarial, co-operative relationship with stakeholders and citizens affected 
by the regulatory process. Even more basic, it often ensures that the 
regulations work. 


4.3 Current Consultation Practices in the Public Service 


The leadership of the public service is doing too little to support or 
encourage consultation by public servants. Many public servants feel they are 
doing quite a good job of consultation, whereas members of the public we 
spoke with are strongly critical of officials’ performance in this area. This 
gap may be partly attributable to different definitions of "consultation," and 
partly to the fact that the public service is out of touch with the degree of 
participation now expected by the public in government decision-making. 


We also found a considerable resentment that people in operational positions 
in the field or the front line are not more involved in the development of 
policy. Consultation inside the public service is apparently not much better 
than consultation outside. 


On a more positive note, both within and outside the public service there is 
evidence of a preparedness to engage in more consultation and a strong 
belief in its importance. 


Should There Be More Consultation? 


One of the most striking findings from our survey is the degree of support 
from public servants for consultation with the public. Fully 80 per cent of 
respondents indicated they agreed strongly with the statement, "I believe 
consultation should become an ingrained value in the public service in the 
years ahead." These findings are entirely consistent with the public’s 
expectations of a more consultative and open public service. 


Institutional Support for Consultation 


In general, the public service has provided little or no guidance to staff such 
as program managers, regional supervisors or field staff on how they are 
expected to relate to the public. To paraphrase many different sessions, the 
message to employees from senior managers seems to be, "Keep a low 
profile, don’t take risks; be particularly careful in communicating with the 
public; and above all don’t do anything that might cause problems for the 
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minister." There is no presumption of a responsibility to consult the public; 
indeed there is something of a bias against it, lest it create excessive demand 
or controversy. 


In the past, when Canadian society was more cohesive and trust in 
government greater, consultation was not really perceived as an issue, and 
certainly not seen as a responsibility of the public service. Insofar as 
consultation with the public did occur, it tended to take place through a 
process described by one observer as "elite accommodations": informal 
discussions, usually behind closed doors, usually infrequent, among like- 
minded individuals belonging to a rather narrow social sphere. Whether or 
not this is an accurate portrayal of past consultative activity, it is clear from 
the Task Force’s inquiries that such an approach to consultation would be 
neither appropriate nor acceptable for the 1990s in Canada. 


The lack of public service support for consultation is reflected in the absence 
of training in consultation. Most public servants seem to feel that there is an 
art to consultation. While one could just "go out and consult," the process 
is likely to be more effective and more satisfactory to participants if public 
servants have skills in consultation. Although relatively few respondents 
indicated they had received training, over half said training is important.’ 
Asked what kind of training would be useful, workshop participants cited the 
need for skills in communications, group processes, listening, negotiating and 
change management. 


A surprising result of our research was the very positive view held by public 
servants of their own consultative performance. This stands in stark contrast 
to the consistent responses from citizens and associations outside government 
who felt that the public service was neither effective at, or committed to, 
consultation, nor (except for rare exceptions) was it consulting properly. 
Most members of the public we spoke with echoed the opinion of a senior 
public servant who described the prevalent culture of the public service as 
"inward and secretive." 


The following assessment was made at a Public Policy Forum meeting in May 
1990 of representatives from business and labour, federal and provincial 
governments and the academic community, 


There is no consultative culture in the federal public service. 
Little premium is placed on consultative skills and few 
government departments have any established machinery 


” Ekos Research Associates Inc., "Survey of Public Service Perceptions 
of Service to the Public," Final Report, 20 July 1990, p. 42. 
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through which ongoing consultation can proceed. Consultation 
tends to be an afterthought, rather than a first thought, and all 
too often, an exercise in window-dressing. 


Recognizing that it takes at least two parties to consult, this same group 
criticized the private sector for approaching interactions with government 
from a "narrow, self-interested" perspective, and failing to "take account of 
the political realities in which national decisions are made." 


When public servants do consult, members of the public are often left with 
the impression that the process is hesitant and incomplete. They feel its 
main purpose is to legitimize decisions already taken, to go through the 
motions of external discussion, without any real intention of reflecting the 
results in policy recommendations or operational decisions. Outside 
participants quickly become aware that the process is there for form, not 
substance. "Why ask us," people inquire, "if the decision is already taken?" 
When citizens feel they are caught up in a "sales job" which is masquerading 
as consultation, they become understandably angry and resentful. 


Another criticism is that too many public officials think consultation means 
"talking to your friends or your clients." A distinction is sometimes drawn 
between the clients of a department and its stakeholders. Clients are the 
members of the public and the organizations to whom a department normally 
relates: e.g., the farm community for Agriculture Canada, the fishermen and 
fish processors for Fisheries and Oceans, etc. Stakeholders are seen as 
individuals and groups who may be affected in important ways by policy or 
program changes, but who lie outside the circle of departmental clients as 
conventionally defined (e.g., consumers or exporters of farm produce or fish, 
Shes) 


Many government organizations are in danger of becoming the captives of 
their client groups, we were told. The best public policy or program 
development emerges from a balancing of the interests of both clients and 
stakeholders. If consultation is restricted only to clients, the department may 
conclude (wrongly) that the views of the public and those of its clients are 
identical. Thus the department becomes a conduit or a one dimensional 
advocate for special interests rather than a vehicle to help reconcile divergent 
views. 


Individuals outside government also counselled that public officials should not 
assume that "only government officials can call the party." In keeping with 
the trend toward more open government, the public and organizations 
external to government see no reason why they should not begin the 
consultative process, set its agenda or comment on how it is run. 
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The Task Force believes that the gap between public and internal perceptions 
of consultation is evidence that many officials are either out of touch with the 
public or misunderstand the reason for consultation, and underestimate its 
complexities. 


The Different Meanings of Consultation 


The word "consultation" means different things to different people, ranging 
from simple external communication with known clients (with no intention to 
change policy or programs) to open, comprehensive processes in which the 
public and private sector are partners working toward a consensus. It also 
includes a variety of methods ranging from an informal chat to a royal 
commission. 


Figure 4-2 
Different Types of Consultation: 
A Spectrum of Options 


But if public servants and the public do not have the same expectations and 
interpretations from the consultative process, then misunderstanding is 
guaranteed. 


Gérard Docquier, the National Director for Canada of the United 
Steelworkers of America and a General Vice-President of the Canadian 
Labour Congress, sets out the main ingredients of consultation succinctly: 


There is no one recipe for effective consultation, but there are 
some key ingredients. All parties must have a hand in setting 
the agenda; they must be candid about the vested interests they 
carry into the process and be prepared to compromise. Finally, 
successful, visible outcomes are necessary if consultative links 
are to be permanent and ongoing. 
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Public servants must be more alert to the varied meanings associated with 
consultation and more aware of, and skilled in, the techniques which may be 
used in consulting with citizens. 


Government/Private Sector Exchanges 


If the inward orientation of the public service is to end, then the informal, 
daily interaction with the private sector, non-governmental and voluntary 
organizations and individual citizens must be strengthened. We must build 
a Stable, working relationship that leads to a process which better integrates 
public and private interests. To succeed, this relationship requires a mutual 
familiarity with each other’s worlds. The fact that government executives 
develop most of their skills in the public sector, and private sector executives 
develop theirs in their own context, affects how they view the world; it limits 
their range of contacts and narrows their perspective. The lack of shared 
background, experience and understanding impedes their interaction. 


There are ways to compensate for this lack of mutual understanding and 
shared background. For example, in the business sector, programs such as 
the Business-Government Exchange Program, Interchange Canada and the 
Labour Canada Employee Secondment Program serve a very useful purpose. 
However, the number of participants both ways is inadequate to achieve a 
broad scale cross-fertilization between the public and private sectors. Efforts 
must be made to increase participants under interchange programs 
supplemented by new, less potentially disruptive alternatives to multi-year 
exchanges. 


4.4 New Consultative Institutions 


During the 1980s, particularly since 1984, there have been experiments with 
formal consultative organizations involving business and labour aimed at 
addressing industry and workplace problems in conjunction with government. 
The Canadian Steel Trade and Employment Congress, launched in 1986, the 
Western Wood Products Forum, launched in 1988 and the Joint Human 
Resources Committee of the Electrical and Electronics Manufacturing 
Industry set up in 1987 are three such organizations. They share the common 
feature of joint-ownership by unions and companies, with government funding 
some of their activities but having no part in setting their agenda. 
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Speaking to the Canadian Steel Trade Conference in 1986, the then Labour 
Minister, Bill McKnight said, 


Consultation is far more meaningful when the agenda for 
discussions and the forums for listening and learning are 
controlled, not by government but by the key players in the 
sector involved. The unique thing about the Canadian Steel 
Trade Conference is that it is your initiative. It departs from 
past practice where government all too often had said, we want 
you to give us your views, and here is what we want you to Say. 


These ventures are widely regarded as successful. Each of these 
organizations has shaped policies and some have provided new avenues for 
delivering services in areas once thought to be the exclusive domain of 
government. 


Perhaps the most remarkable experiment in formal consultation of the 1980s 
has been the Canadian Labour Market and Productivity Centre. After a 
shaky beginning it has succeeded in forging a consensus among business and 
labour groups on the key elements of a Labour Force Development Strategy 
for Canada. What’s more, it has undertaken this work at the specific request 
of the Minister of Employment and Immigration. The CLMPC’s work on the 
labour force strategy is a vivid example of government passing real power and 
influence over public policy development to the private sector. The outcome 
promises to be outstanding. 


These new institutions share several common features absent from the 
experiments in formal consultation of the 1970s. First, they are run by the 
private sector, not by government. Second, government has demonstrated a 
commitment to acting upon the recommendations made by these groups. 
Third, real power and responsibility for policy development are transferred 
to the private sector. 


Government would also benefit from efforts to develop similar formal 
consultative organizations in other sectors such as with non-governmental and 
voluntary organizations. 


4.5 Conclusion 

Adapting the Approach to the Context 

A formula approach to consultation is neither desirable nor feasible — 
different circumstances require different approaches — but a widespread 


predisposition to openness and participation will improve government 
decision-making. Officials should be given appropriate policy guidance as to 
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the expectations which the public service has of them, and should be trained 
to carry out their responsibilities effectively. Government will need to 
determine how it wishes to consult on different matters. In stating that more 
consultation is desirable, we recognize the need to adapt consultative 
strategies to the time and resources available, and to take account of the 
political context. 


Consultation on operational questions is usually a less sensitive and complex 
matter than consultation on issues of policy and programs, although 
occasionally decisions can have a major impact on a local area. Operational 
issues include matters such as when facilities will be open, how applications 
for programs will be solicited and other questions related to administration. 
Citizens often have strong and valuable views on these issues. Public servants 
seldom appear to consult the public on questions such as these. More such 
discussions should occur. 


On larger questions, particularly issues of national policy, the situation is 
different. One or more ministers will certainly be involved. A host of 
considerations must be taken into account in decisions on the type of 
consultations to be undertaken. Who should be viewed as clients and 
stakeholders? How should meetings with groups be convened, and by whom 
and when? How will the decision-making prerogative of Cabinet and 
Parliament be respected while a process of public consultation is going on? 
What role should public servants play? There are no formula answers to 
such questions. 


The Role of Public Servants 


While the decisions about who and how to consult on policy issues rest with 
ministers, we believe that public servants can, and should be, more proactive 
in proposing consultative strategies and in facilitating the collection of 
information from the public. 


Some public servants feel their job is simply to act as passive listeners. The 
public begin to feel they are being used as window-dressing, and become 
suspicious that the real decision-making process is being carried on in secret, 
somewhere else. Members of the public will react better if they have 
concrete proposals or options to consider. As issues begin to move forward 
through a consultative process, they want to know how their ideas are being 
handled. If their suggestions are not adopted, they want to know why. They 
expect feedback and they expect information. 
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The Need for a Change in Culture 


A significant shift in the values and culture of the public service toward a 
more open and consultative relationship with the public is essential. As 
illustrated in Figure 4-3, effective service organizations will be those which 
consult with their clients and maintain open relations with both clients and 
stakeholders, monitoring clients’ needs, expectations and levels of satisfaction 
continually. 


Figure 4-3 
Client-Centred Organizations Maintain Open, Consultative 
Relations with Clients and Stakeholders 
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We are hardly proposing that the government embark down an untravelled 
road. Public servants consult already to some degree in the development of 
policy and in the reshaping of operations. However, they do so largely 
without guidance from the top and in the context of a culture which 
encourages a low-profile, risk-averse posture rather than a visible, open and 
accommodating stance vis-a-vis the public. What has been partial and 
tentative must become comprehensive and self-assured. 


We are proposing a broadening of both the ethic and the processes of 
consultation. Consultation should not always be expected to end in consensus 
— some views are irreconcilable, or time constraints may not allow 
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agreement to be reached. But at a minimum, consultation should be 
authentic and accessible; its objectives (and limitations) should be clear to 
participants from the outset; and it should make provision not just for clients 
to be heard but for various stakeholders and interest groups to learn from 
each other, preferably in a common setting. 


As argued in a brief submitted to us, 


The public service itself, with the approval of the government 
of the day, needs to develop new forms of consultation....At the 
same time, the appropriate role of the public servant in more 
open consultations must be better defined... 

[This role is] to gather information so that better 
decisions may be made by politicians, not ever to make those 
decisions.° 


The transition toward a more consultative approach would be encouraged if 
there were a set of principles guiding the attitudes of public servants toward 
consultation. Figure 4-4 contains a draft statement of principles for this 


purpose. 
4.6 Recommendations 


4.6.1 A set of principles related to consultation should be enunciated and 
reviewed with a view to adoption as an operating principle within the 
public service. 


4.6.2 To signal its commitment to private sector involvement in the 

development and implementation of public policy, a new position of 

. Deputy Secretary (Consultation) should be created in the Privy 

Council Office. The Deputy Secretary would be responsible for 

encouraging and assisting all departments to collaborate more 

effectively with Canadians in developing public policy and delivering 
government programs. 


4.6.3 An advisory council of private sector representatives should be 
selected to guide the Deputy Secretary (Consultation) in developing 
and implementing strategies for nurturing a "consultative culture” 
across the public service and in the private sector. 


° Peter Finkle, "Service to the Public and Public Consultation," 
11 July 1990, p. 27. 
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Figure 4-4 
Principles for Consultation 


Consultation between government and the public is intrinsic to effective public 
policy development and service to the public. It should be a first thought, not 
an after-thought. 


Mutual respect for the legitimacy and point of view of all participants is basic to 
successful consultation. 


Whenever possible, consultation should involve all parties who can contribute 
to or are affected by the outcome of consultation. 


Some participants may not have the resources or expertise required to 
participate and financial assistance or other support may be needed for their 
representation to be assured. 


The initiative to consult may come from inside government or outside — it 
should be up to the other to respond. 


The agenda and process of consultation should be negotiable. The issues, 
objectives and constraints should be established at the outset. 


The outcome of consultation should not be pre-determined. Consultation should 
not be used to communicate decisions already taken. 


A clear, mutual understanding of the purpose and expectations of all parties to 
the consultation is essential from the outset. 


The skills required for effective consultation are: listening, communicating, 
negotiating and consensus building. Participants should be trained in these 
skills. 


To be effective, consultation must be based on values of openness, honesty, 
trust and transparency of purpose and process. 


Participants in a consultation should have clear mandates. Participants should 
have influence over the outcome and a stake in implementing any action agreed 
upon. 


All participants must have reasonable access to relevant information and commit 
themselves to sharing information. 


Participants should have a realistic idea of how much time a consultation is likely 
to take and plan for this in designing the process. 


Effective consultation is about partnership. It implies a shared responsibility and 
ownership of the process and the outcome. 


Effective consultation will not always lead to agreement; however, it should lead 
to a better understanding of each other’s positions. 


Where consultation does lead to agreement, wherever possible, participants 
should hold themselves accountable for implementing the resulting 
recommendations. 


4.6.4 


4.6.5 


4.6.6 


4.6.7 
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Departments and agencies should review their program operations as 
well as their orientation, training and development to ensure effective 
consultation becomes a part of their practices. Deputy ministers 
should be held accountable for their department’s consultative 
performance. 


Consultation should be incorporated into the accountability 
framework and reward structure for deputy ministers. 


The Canadian Centre for Management Development and/or other 
appropriate organizations should: 


(a) ensure that effective programs for training and development 
are available to enhance public servants’ skills in consultation; 


(b) consider the needs not only of senior Ottawa-based officials 
engaged in policy development work but also of officials in 
regional and front line positions who may consult with the 
public on variations in operational procedures and practices 
and other matters; 


(c) develop programs which give public sector executives a better 
appreciation of the world in which their private sector 
counterparts operate and of the impact of public policy on the 
private sector; 


(d) offer programs which give business, trade union and other 
private sector executives and managers an opportunity to 
improve their understanding of government operations and the 
political environment in which decisions are made; and 


(e) determine if there are ways to increase the volume of 
participants in interchange programs, and develop and test the 
concept of short-term mini-exchanges. 


In staffing positions which may require public contact, departments 
should take account of candidates’ capacity to undertake consultation 
as one of the important selection criteria. Classification and staffing 
systems should recognize consultation and the management of external 
relations as vital management functions. 
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5 
How People Are Managed 


5.1 People Management in Client-Centred Organizations 


We examined client-centred organizations to identify the common elements 
of management practice which produce effective, well-performing and 
successful organizations. Our findings were most consistent in the area of 
people-management practices. 


Figure 5-1 
Management of People in a Client-Centred Organization 
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Effective service organizations treat their people well. They believe that staff 
reflect their own treatment in the way they treat clients — staff who feel 
valued by their employers make customers feel valued. The responsibility for 
people management is firmly grounded in line management, not relegated to 
the personnel department. Good practices include: 


° participative approaches to management; 


° creating a climate where supervisors understand the importance of 
recognition and appreciation for work well done; 
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° visible senior management support to staff in their efforts to improve 
service (some organizations speak of "turning the organization chart 
upside down" and putting clients and front line staff at the top, with 
senior managers and executives as the base of the structure); 


° demonstration of personal concern for employees; 

. encouragement of loyalty to the organization and concern for its 
reputation; 

° recognition of the importance of each individual job; 

. promotion of team values: mutual support, trust, respect and a 


recognition that there are no individual reputations, only a collective 
one for the whole organization; 


° regular actions to develop and maintain positive attitudes among staff; 


° decentralized decision-making, to encourage people close to the 
customers to take responsibility, solve problems and be innovative in 
the interest of better service; 


° incentives which recognize quality and commitment to service and 
which are tied to monitoring systems that reflect client satisfaction and 
bottom line performance; 


° honest concern for training and career development; 


° careful planning to anticipate the organization’s future requirements 
for trained, experienced employees and managers; and 


° open, candid and regular internal communication. 


In our research on exemplary organizations, we found that the establishment 
of collegial decision-making, a persistent emphasis on team effort and good 
internal communication are key ingredients in building a client-centred 
orientation. 


Continuous improvement implies that individuals and 
teams...have the freedom to question traditional work methods 
and to test new ideas without fear of recrimination. 
Commitment to continuous improvement is generated when 
employees are given responsibility or authority, working in 
teams, to remove work barriers....Managers play an active role 
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in team-building, sharing credit, thanking staff, involving staff 
in management decisions....Not a great deal of emphasis is 
placed on performing within the four corners of a job 
description. Everyone pitches in and helps to do what needs to 
be done...regardless of hierarchical position or conventional job 
description. 


Training also must be singled out as an area of key importance, since in 
conventional organizations this is typically one of the first items to be cut 
when budgets are tight. In client-centred institutions, senior staff take 
responsibility for orienting and training more junior staff; employees 
recognize the importance of sharing information and supporting each other. 
"There is a readiness to invest in ongoing personnel and career development 
of all employees, which yields rich dividends in employee commitment, 
morale, productivity and reduced turnover." 


5.2 The Role of the Manager 


Many managers have a mechanistic view of people management, seeing it as 
an activity primarily concerned with rules and monitoring compliance; as 
such, it is thought to be primarily the responsibility of the personnel division. 
Although personnel systems and procedures are not unimportant, what Is 
critical to quality service and staff productivity are the behaviour and attitudes 
of managers that empower staff. A clear understanding of empowerment is 
essential to foster a top grade, service-oriented environment. 


Empowerment, Delegation and Innovation 


Empowerment is different from delegation although the two concepts are 
related. Both are concerned with how employees are asked to work. 


In a command and control management culture, delegation is usually 
understood to involve handing over tasks to employees who follow guidelines, 
avoid taking risks and who carry out duties in traditional, sanctioned ways. 
Empowerment, by contrast, encourages managers, supervisors and employees 
to try new ways of achieving goals, motivating them to be creative and 
innovative in improving the service they deliver. Empowerment asks 
employees to assume responsibility for change and to be accountable for their 


Learning from Success, op.cit. Section 3.5.2. 


* Ibid, Sections 3.5.2 and 3.5.6. "Awareness that training is a key tool 
... Should be reflected in concrete measures, such as appropriate increases in 
training budgets, or the formation of a training unit...." 
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actions within an environment which accepts a degree of risk-taking and 
acknowledges intent as well as results. 


Empowerment challenges employees. It engages them in understanding 
problems and in exercising their ingenuity to seek solutions. It puts a 
premium on energy, experience and judgment. As noted by the Auditor 
General in his 1988 Annual Report, in well-performing organizations, "people 
are challenged, encouraged and developed. They are given power to act and 
to use their judgment" and they are inspired to care about the outcome of 
their work. The Report notes that good service delivery "is a product of 
people who care rather than of systems that constrain." 


The award-winning STEP® program found that empowerment encourages 
initiative, makes workers’ jobs more enjoyable and gives both managers and 
employees more bottom-line accountability. 


Client-centred organizations tend to have relatively simple organizational 
structures in contrast to the more extensive hierarchical layering of many 
public service organizations. This enables them to put authority in, or closer 
to, the hands of front line staff. 


Employees are ordinarily more motivated by the goal of improving 
performance and providing better service than by mandates to reduce costs 
or raise productivity. However, it seems that improved service delivery leads 
to improved cost effectiveness and productivity, and not the reverse. 


Managers cannot empower their employees unless they are prepared to 
believe that employees are competent and dedicated to their work, that they 
can be trusted to perform well and that they will generate good ideas. 
Unfortunately, our field work revealed a very low tolerance among most 
senior managers for mistakes. Such values are communicated right down the 
hierarchy. The current emphasis on error-free performance and on control 
has had a stultifying effect on the delivery of service in the public service. 


There is little evidence that empowering styles of leadership have taken root. 
Yet, they are essential to resolving the problems of morale and motivation in 
the Canadian public service identified in the Zussman-Jabes surveys of 
managerial attitudes in 1986 and 1988; such leadership is crucial to the 
creation of a client-centred orientation. 


° Strive Toward Excellence in Performance, a program developed by the 


State of Minnesota to help government agencies serve the public better. 
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Participative Management 


Although improvements were noted, many public servants feel that managers 
do not go far enough in consulting their staff or encouraging participation in 
decision-making. The lack of good internal communications between staff 
and managers was widely noted — in the focus groups, the symposia and the 
telephone survey. The message from the front line and other staff was that 
too many managers do not listen. Staff want more input, contact and 
feedback. 


Many well-performing organizations are making dramatic changes to the roles 
of supervisory personnel, greatly broadening the span of control and making 
much greater use of temporary work teams to identify and resolve 
operational problems. Supervisors become co-ordinators rather than bosses. 
We believe the public service has much to gain by adopting these options. 


Listening to and Involving Regional People 


In our research we also uncovered concern about the lack of regional input 
and the lack of flexibility to make regional variations in programs framed at 
headquarters. Many regional managers inside government feel excluded from 
program and policy development. 


A session convened in the West expressed frustration with "the ‘visiting expert 
syndrome,’ whereby federal officials come from headquarters or consultants 
can come calling to deal with local issues without an adequate understanding 
of the issues and the local players. [MJajor attitudinal change at the centre 
[is needed].” 


The following conclusion is taken from the summary report on our symposia 
conducted by the Canadian Centre for Management Development, 
commissioned by the Task Force: 


The current method of involving senior regional managers in 
the policy development process was not deemed satisfactory. 
The most common concerns surrounded the timing of their 
involvement and the fact they were often asked to comment at 
a very late stage.... [P]olicies developed at the centre often do 
not meet specific conditions in a given region. There should 
be more flexibility in the application of policies and programs 
in the regions ... national objectives, but permissible regional 
variations in delivery. 
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Recognition and Performance Management 


Performance management includes how achievements are noted, how top 
performers are recognized, who gets promoted, how much emphasis is placed 
upon the effective management of people, how personal objectives are set 
and performance appraisals conducted, how problems of inadequate 
performance are handled — in short, all the facets of people management that 
have an impact upon motivation, performance and commitment. In client- 
centred organizations, both the formal and informal aspects of performance 
management are equally important. 


Although there are exceptions in individual departments or branches within 
departments, performance management is not effectively practised in the 
public service overall. The lack of recognition by managers of employees 
who provide quality service to the public was often mentioned in our field 
work. Managers’ failure to distinguish between good and bad performers 
discourages people. As one focus group participant said, "Disincentives occur 
when good service providers get more work, while others get to go on 
training." 


Many managers fail to understand that one of their principal responsibilities 
was for performance management; it is up to them to a establish a positive 
motivational climate. Employee appraisals are not seen as worthwhile as 
they are now done; "filling out forms" is the priority rather than using the 
appraisal process to motivate staff, recognize extra effort, establish goals and 
deal with performance problems. 


Both managers and staff feel that managers should use a range of formal 
and informal methods to reward and recognize employees for good service. 
Staff told us they value clear feedback, prompt appreciation, public praise 
and the opportunity to take on a developmental assignment. If people 
management were an important element in the manager’s performance 
appraisal, perhaps more attention would be paid to this responsibility. 


Dealing with Poor Performers 


A related concern of both managers and staff is that the appraisal and 
discipline of poor performers are not handled well. Some felt that there are 
inadequate methods available to discipline, move or fire poor performers. 
Others argued that methods exist but are not used. Focus groups reported, 
"We don’t deal with deadwood but we do wear sharpshooters down.” Failure 
to cope effectively with the problem of under-achievers at any level in the 
organization contributes to low morale and compromises high standards of 
service. 
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5.3 Cutting Red Tape and Strengthening Key Personnel Functions 


Public servants at all levels, from front line staff to senior executives, want to 
dismantle the internal barriers to good service created by a number of 
existing personnel management practices. A common element throughout 
our findings was the desire to improve the processes of staffing, training, 
classification and collective bargaining. 


Recruitment and Staffing 


Demographic trends in the workforce indicate that there will be much greater 
competition for qualified staff in the next decade. To stay competitive, the 
public service will have to offer good salaries and interesting jobs to attract 
an increasingly selective work force. To get and keep its share of the new 
talent, the public service will need to encourage creativity, innovation and 
responsiveness. Policies on recruitment and staffing will have to reflect the 
growing interest in the more intangible aspects of employment. 


Managers and staff feel that the current staffing process is too slow. Delays 
contribute directly to unnecessary periods of staff shortages. In large part, 
they blame this on cumbersome centralized policies and processes, lengthy 
security clearances and tortuous appeal and grievance procedures. Moreover, 
insufficient weight seems to be placed on selecting people with the personal 
skills that are so important for those working in front line and managerial 
positions. Good service and effective leadership are matters of temperament 
as well as training. In a client-centred organization, client responsiveness is 
a condition of employment, and effective people-management skills a 
condition of advancement. 


Field managers and executives involved in the symposia asserted that they 
have inadequate authority to staff their operations effectively. Although the 
Public Service Commission has delegated considerable authority to 
departmental headquarters, it has either not been passed on to field 
managers, or it has been encumbered with too many controls. In many cases, 
managers have not used their delegated authority as they could. 


Public servants told us that there is not enough succession planning and 
aggressive replacement of service staff. They feel there is an excessive use 
of term employees and temporary agency people who lack the experience and 
knowledge of departmental programs and policies and have no sense of 
permanent attachment. Over the long term, such an approach is neither 
efficient nor cost effective. 
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Classification 


The general view of the public service is that the job classification system has 
failed to reflect the importance of serving the public and the heavy demands 
it makes on staff. Furthermore, many public servants believe the system is 
biased in favour of staff and specialist positions in headquarters. Executives 
and managers are also concerned that the present classification system 
provides incentives to increase rather than reduce the number of 
management levels. Excessive hierarchy inserts multiple approval points into 
decision making, which in turn causes delays in the delivery of service. 


Training and Career Development 


Training which aims to make quality service part of the corporate culture 
must go well beyond simply teaching skills. In some organizations we looked 
at, it meant involving employees in the development of strategies and the 
setting of standards for service, the identification of client needs and the 
audit of service systems. For example, the City of Calgary had a service- 
enhancement program which included training and organization-development 
sessions for people at all levels of the municipality. There were workshops 
for senior management on identifying values to sustain service improvement; 
for middle management on management styles; for productivity co-ordinators 
on consulting skills; and for supervisors and front line employees on 
leadership, problem-solving skills and knowledge of services available both 
from their own department and from other government organizations. 


People we interviewed said that most public servants do not receive enough 
service delivery training, especially in front line jobs; training is not 
adequately matched to the skills and knowledge required and it is often too 
late. They assert that new employees are poorly trained in how government 
works, and in what services are delivered by their own and related 
departments. And training in the interpersonal skills needed for client 
service and management is not a priority in most departments. 


Organizations seeking to change their culture often overlook the fact that 
effective people management involves skills which their supervisors or 
executives have never been taught. Such organizations expect changes in 
managerial behaviour without providing technical support in the form of 
skills development for all supervisory levels. This includes such techniques 
as coaching, how to provide constructive criticism, effective performance 
appraisal and leadership. Training is essential if organizational change is to 
occur. 
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5.4 Conclusion 


Our Task Force is convinced of the urgent need to change existing values 
affecting the management of people in the public service. The public is 
demanding a more open, responsive, consultative and innovative public 
service. In response, the public service must develop a culture that reflects 
an open, participative approach to the management of people; it must value 
staff and recognize their contributions. Senior managers will have to be 
made more aware of the need for change, develop new strategies, share 
decision-making and meet the demand from both employees and the public 
to place a premium on providing quality service. 


5.5 Recommendations 


5.5.1 The following principles should govern a change in organizational 
culture: 


(a) Deputy ministers through policy and personal conduct should 
provide leadership and visible evidence of the importance of 
people in their departments and should be held accountable for 
the quality of their management in this area. 


(b) Proven ability to manage people effectively should be an 
essential factor in recruitment and promotion decisions for 
supervisory and managerial positions. 


(c) Departments should require their managers and supervisors to 
deal more effectively with poor performers. 


5.5.2 Classification standards and job descriptions should reflect the 
importance of serving the public by giving increased weight to the 
value of such jobs, particularly in the case of front line staff. 


5.5.3 Performance appraisals at all managerial levels should take into 
account the importance of good people-management practices. 


5.5.4 In recruiting and selecting managers and promoting staff to 
management positions, greater emphasis should be placed on effective 
people-management skills. 


5.5.5 A simpler, quicker appeal process for staffing actions should be 
developed. 
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5.5.6 Departments should expand the training provided to their staffs in all 
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areas related to service to the public, and should in particular ensure 
that they accord appropriate priority to front line jobs. More 
specifically: 


(a) there should be a high priority given to training in 
interpersonal skills for those required to deal with the public; 


(b) for management development courses, both the content and 
volume of training in people-management skills should be 
upgraded; and 


(c) new recruits to front line positions should be given an 
orientation program which provides’ information § on 
departmental services and programs, including those of related 
departments. 


Those responsible for management development in departments, 
central agencies and at CCMD should review their plans for executive 
and managerial training and development to ensure they accord 
priority to the enhancement of leadership and people-management 
skills. 
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6 
Monitoring Service to the Public 


6.1 | Why Monitoring is Essential 


Monitoring is keeping track of client perceptions and environmental factors 
that may affect client expectations. To know where clients stand and how 
they feel about service quality should be a key priority, allowing a department 
to modify policies and programs to improve the quality of its service. 
Conversely, the absence of monitoring gives a message to both clients and 
employees that the department is not serious about client satisfaction as a 
measure of its performance. Unfortunately, our findings suggest that 
monitoring receives inadequate attention in many federal departments. 


Monitoring is naturally reinforced by an open, consultative, participatory style 
of organization. Keeping the lines of communication open to the public on 
a day-to-day basis in itself accomplishes a great deal of client monitoring. 


In regulatory departments, monitoring service is particularly challenging since 
it often involves clients who may not want the service they are receiving (1.e., 
tax collection, customs inspection). 


6.2 A Client-Centred Approach to Monitoring 


The "close-to-the-client" ethic of the client-centred organization is nowhere 
more apparent than in its practices for monitoring client satisfaction. A 
survey of Canadian companies identified key variables that must be in place 
in a client-centred organization. Of interest to us here is what was described 
as the "first pillar" of effective service — research; we use it here as a 
synonym for monitoring. The survey found research to be the most 
underdeveloped component, and often the cause of misdirected service 
strategies: "to achieve superior service, [an organization’s] research must also 
be superior." ' 


The strategic objectives of client-centred organizations are defined in client 
terms and the results of measurements of client satisfaction are directly 
connected to the levers of power. 


' Stanley A. Brown, Marvin B. Martenfield, Allan Gould, Creating the 
Service Culture: Strategies for Canadian Business (Scarborough: Prentice- 
Hall Canada Inc., 1990). 
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Figure 6-1 
Client-Centred Organizations Monitor Client 
Perceptions and Reflect Them in Decision-Making 
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If information systems are focused more on improving the quality of service 
than on compliance with rules and regulations, energy and creativity are 
channelled productively. In its review of well-performing organizations, the 
1988 Report of the Auditor General of Canada notes that such organizations 
""... typically perform as a team and focus their systems on results to be 
achieved ... letting product triumph over process." 


High-performance business organizations encourage healthy overlap between 
monitoring and consultation. Where the conventional organization might 
institute a market survey once every couple of years to learn how clients are 
responding to services, client-centred organizations are in continuous contact 
with clients in many settings and for many purposes. Their familiarity with 
their clients’ thinking helps them avoid surprises and costly modifications to 
correct decisions based on faulty assumptions. 


A wide range of techniques is available, both formal and informal, to provide 
a routine flow of information from clients to service providers. 


° Customer Surveys —— can be complex and detailed or a simple check- 
off-five-questions type of format. They can be done on the phone, in 
person or by mail. When these questionnaires are used as 
measurement or as performance feedback, they are tightly structured 
around specific service/quality indicators. Market analysis, based on 
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such surveys or on studies of demographic or other trends, can help to 
identify emerging markets or client target groups. 


. Focus Groups and Panels — may be combined with market research, 
service team visits, surveys, individual meetings. Focus groups can 
provide diagnosis, feedback and guidance on designs, standards and 
typical expectations, as well as on the level of service provided. 


. Customer Hot Lines — The Service Edge newsletter calls the toll-free 
800 number "one of the most frequently used and most effective 
methods for staying in touch with customers." Many organizations 
study their calls for trends and ideas for new products. 


° Complaint Monitoring — Keeping files on complaints and tracking 
their resolution help service organizations analyse how well they’re 
doing. Some government organizations, for example, routinely track 
trends in issues raised in ministerial correspondence. 


Our research identified several examples of these techniques. One 
organization routinely publishes blank complaint forms in the local newspaper 
as a way of obtaining citizen feedback; its officials spend time in the local 
mall to ask questions, and all data are then gathered and analysed for 
patterns of opinions and emerging issues. Another organization conducts 
100 focus group meetings with clients and employees annually. A business 
equipment manufacturer conducts customer satisfaction surveys three weeks 
after any major repair or purchase, as well as annually. 


The measurement programs of client-centred organizations are set apart from 
more conventional approaches by: 


° frequency — client satisfaction is measured on a continuous basis; 
. use of multiple techniques (in part as a cross-check); 
° reliance on comparisons with others (direct or indirect competitors, for 


example) to determine how well the organization is doing relative to 
an external standard; 


. pervasiveness (all levels, all functions of the organization are 
involved); 
° there is both an emphasis on detail, so that expectation shifts may be 


pinpointed, and on the development of aggregate indices so that 
overall performance may be tracked; 
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° everyone in the organization is encouraged to feel part of the service 
improvement thrust; and 


° management makes use of results (e.g., by posting them, by giving 
rewards, and by appreciation and encouragement for improvements). 


Information is not useful unless it is in the right hands. In contrast with 
some organizations, where information about clients’ opinions is treated as 
confidential, client-centred organizations believe such information must be 
communicated, particularly to employees. The availability of data on 
customer service and satisfaction allows staff to see the results of their efforts 
and helps to focus on the essential purpose of the organization. It also helps 
set new targets and goals. 


The quality of service is more difficult to evaluate than the quality of goods 
or products because it is evaluated solely on its outcome; clients also consider 
the process of service delivery. And the only criteria that count in evaluating 
service quality are those defined by the client. 


6.3 Monitoring in a Regulatory Context 


Different perspectives and approaches apply to client monitoring in a 
regulatory context. Senior managers responsible for regulatory programs or 
departments are enjoined to ensure that the regulatory framework is 
interpreted in a consistent and appropriate manner. Regional variation in 
interpretation is not usually an option. Consequently, some monitoring is 
geared to ensuring uniform, consistent application of rules and regulations, 
appropriate transparency of processes and fairness of redress mechanisms, 
etc. Nevertheless, there is room for flexibility and creativity in the way in 
which the service interchange takes place, including regional variation. 


From this perspective, monitoring can be applied to client expectations about 
the method of delivery. There is the same need to monitor timeliness, 
courtesy, quality of advice and other matters as there is in non-regulatory 
services, but monitoring can go much further if it takes more of a consultative 
form. Through informing stakeholders of new or changed regulatory regimes 
and meeting with them to obtain feedback, the regulatory function can be 
improved, and possible stakeholder resistance tempered or eliminated. Other 
mechanisms include working groups or panels, or consensus groups run by the 
private sector to permit discussions on proposed regulatory changes. 


A final difference relates to the monitoring of complaints. Since regulatory 
regimes remove assets or limit behaviour or activity, complaints can be either 
about the application of the limitation (or removal of the asset) or about the 
manner in which either is carried out. The latter is a matter shared with 


63 


conventional service providers. The former is usually provided for in the 
regulatory framework itself (e.g., judicial review). 


6.4 How We’re Doing: Monitoring in the Public Service 


Apparently, many departments do not gather information on client 
satisfaction. Less than half of the managers canvassed in our telephone 
survey indicated that their department has a set of standards for evaluating 
performance on service to the public, or that the department measures client 
Satisfaction on a regular basis or has a feedback mechanism for staff. Yet 
the majority rated each of these features as "very important” to quality 
service. 


Most public servants who recognize the need for consulting the public and 
doing market research feel that surveys of client needs and profiles are not 
conducted sufficiently often, if at all, in their departments. Where such 
surveys have taken place, the perceptions are that departments are slow to 
link client data to policy or program improvements. 


A Survey of Surveys: Review of Past or Ongoing Studies 


As part of our research, we asked 33 departments for samples of surveys or 
evaluation studies pertaining to client satisfaction with individual 
departmental programs and services. Of those asked, 17 submitted survey or 
evaluation results obtained between 1984 and 1990. The studies ranged from 
department or agency-wide evaluations to specific program reviews. In 
addition, the Office of the Comptroller General provided highlights of 
relevant "service to the public" program evaluation findings over a four-year 
period (1984-85 to 1987-88) for three departments. The results of our study 
were inconclusive. Client satisfaction varied, depending greatly on how 
questions were posed and how specific the service was described. 


In some cases, client satisfaction was measured only in a very broad way — 
"how good a job a department is doing in terms of providing information on 
a particular topic." Another department included more specific questions 
concerning the technical capabilities of staff, the assistance and information 
provided, office locations and official languages capability. In a third case, 
the client-focused part of the evaluation explored the type and quality of 
services provided by a particular branch. 


What did emerge clearly from this review, however, is that very few studies 
concentrate specifically on quality of service as a stand-alone element of 
program or service assessment. Many departments appear to be unaware of 
the important concept of measuring the gap between client expectations and 
perceptions. 
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6.5 Conclusion 


An organization can improve both its service and its image by monitoring 
service delivery from the client’s perspective, particularly when measurement 
is applied against predetermined standards and the results are made public. 
Elements of service should be assessed on a regular basis, both expectations 
of service and perceptions of service. 


Capturing employees’ perceptions about service can contribute in a similar 
manner to serving the public better. This kind of measurement, carried out 
in a consistent manner, provides a base for planning and implementing 
service improvements and gives staff feedback on their performance. 


To design a monitoring system, each department requires specific client- 
centred performance or service standards, a clear understanding of who its 
clients are and a set of measurement techniques. 


6.6 Recommendations 


6.6.1 (a) | Departments should design monitoring practices to link with 
service standards related to both tangible and intangible 
aspects of service. 


(b) Front line staff and others directly engaged in service delivery 
should be involved in the development of standards. 
Consideration should be given to including clients in the 
process as well. 


(c) Service standards should be made public. 


6.6.2 Departments should review their current internal and external 
monitoring procedures (including program evaluation) to determine 
how to capture information about client satisfaction and suggestions 
to improve service from both clients and employees. 


6.6.3. Internal communications on client satisfaction data should be 
reviewed to ensure that staff are better informed about client 
perceptions of service. Trends should be tracked and progress 
routinely communicated. 


6.6.4 Departments should have clear complaint-management procedures 
and guidelines, including follow-up on how well complaints have been 
handled. 
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7. 
Information Technology to Support 
Service to the Public 


7.1 Introduction 


Much of the business of service to the public involves the collection and 
analysis of information and the provision of services based on that 
information. In the present climate of restraint, providing new and better 
services is a serious challenge to public service managers. Although using 
modern information technology to support service is often difficult and time- 
consuming to implement, and initially comes with a hefty price tag, it can 
dramatically enhance service quality and productivity. 


Figure 7-1 
The Importance of Systems, Procedures and Technology 
to the Service Transaction 


7.2 The Importance of Information Technology 


Client-centred organizations use information technology as a major tool to 
enhance client service. Senior executives and technology managers in a wide 
range of public and private sector organizations used such phrases as 
“absolutely critical," "impossible to operate without it," and "survival" to 
describe their dependence on this technology. The consensus was that the 
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current pace of technological development would continue, constantly 
speeding up flows of information within and between institutions, facilitating 
storage and retrieval, lowering costs, enriching many jobs, simplifying the use 
of technology and bringing it within reach of more and more people. 


These developments will have a significant impact on the public service." 
All key service functions of government can potentially be improved by 
information technology. These include: 


° Policy making and program design — through access to data bases, 
scientific information, decision support systems, analysis, etc.; 


° Regulatory services — through automation of files, data bases, 
electronic interaction with clients, etc.; 


° Conventional service transactions — through support to front line staff 
and other service providers; and 


° Overhead functions and internal infrastructure — through such tools as 
electronic mail, administrative, personnel and financial management 
information systems, electronic bulletin boards, etc. 


The public has become more aware of the capabilities of technology, either 
through personal use or through systems at their work. While the public will 
continue mainly to use the telephone, other relatively simple devices such as 
facsimile, personal computers, interactive television and public access data 
bases will likely increase demand for similar services throughout the public 
sector. By the year 2000, it is predicted that 60 per cent of households will 
Own a personal computer. 


7.3 Using Technology Effectively: Lessons from Experience 


The use and integration of information technology are neither simple, short 
term nor inexpensive. But client-centred organizations are still taking 
advantage of the potential of this technology. 


Technological change is here to stay, and public service managers have only 
two choices. One is to become knowledgeable about technology, able to 


The implications of technology are thought to be so extensive, the 
Institute for Research on Public Policy (IRPP) recently proposed a program 
of research to better understand the implications of the "information society" 
for the process of governance itself. The premise is that the implications of 
this technology are so profound, it may well transform the way in which 
society itself and the processes of government operate. 
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guide its course and ensure its effective application in their organizations. 
The other is to try to ignore it, or leave it up to "the techies." In these cases, 
technology will eventually change their organizations, but the process will be 
more disruptive and less productive than if leadership were provided. 


Our research suggests there are three phrases in the adaptation of 
organizations to this technology: 


. Phase One: integration of the technology improves internal processes, 
automates tasks and speeds up response times, allowing people to do 
the same things faster — it changes how people work; 


. Phase Two: improvements in service show senior management the 
benefits of using this technology so that they support and promote its 
further use — it changes the tools and information with which people 
work; and 


° Phase Three: an integrated organization-wide design "wrapped 
around" technology results not only in gains in service but also 
highlights new services —— it changes the way business is done. 


Organizations most dedicated to client service aim to attain Phase Three. 
To get there, organizations rethink the way they work; they reconfigure 
systems, structures, and jobs in fundamental ways. Spans of control are often 
enlarged as better information management makes it possible for a supervisor 
to keep in touch with a larger sector. 


The process must be carefully managed. Organizations which make the most 
effective use of technology pay a lot of attention to "soft" factors such as 
leadership and people management in addition to the "harder," technical 
aspects of change. 


Organizations making effective use of technology have learned that: 


. a switch from manual to automated systems takes time, typically five 
to ten years, although small and newer organizations might be able to 
move faster; = 

. adjustments to initial plans may well be required during 


implementation: the process must be adaptive; 


° pilot projects and prototype systems offer quick and visible success in 
the implementation of technology and win support among staff and 
managers; and 
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° a superior tool in the hands of a poorly trained employee will do little 
to enhance productivity. Training therefore gets high priority. 


Senior management involvement and commitment are the most important 
factors in the successful integration of information technology within 
organizations. Successful organizations often seem to find a champion to 
lead the drive to integrate technology into the organization and to facilitate 
communication between line managers and technical experts. Many achieve 
success through empowerment and recognition of staff and the promotion of 
innovative ideas within the context of a few well-defined standards. 


7.4 Information Technology in the Public Service 


There are many examples of the effective use of technology in the public 
service: systems that perform critical functions well and greatly enhance the 
quality of service. In such cases, people on the front line seem to have 
passed the fear stage of the learning curve and are becoming impatient for 
better service-enhancing technology tools and the opportunity for more 
meaningful, productive jobs. 


Although individuals interviewed stated that the use of technology is 
"absolutely critical" to better operations and service to the public, they feel 
that the public service is not taking full advantage of the opportunities it has 
to offer, particularly in front line applications. Focus groups said that 
although gains have been made, government is "...behind the private sector." 


With new job functions and other changes, increased employer involvement 
and first-rate training are needed not only to use the technology, but also to 
work in the revised jobs. These changes may also raise such issues as 
classification, job content and pay levels. 


There is still a fear that technology is going to eliminate jobs. Many believe 
that there will be fewer staff, fewer middle managers and fewer levels of 
management in the long term, because technology makes a less hierarchical 
structure possible. Concerns were raised primarily by managers likely to be 
affected, that the public service has not developed adequate policies to 
anticipate and manage the process of "de-layering." 


There was also the worry that the public service does not appreciate the 
importance of technology to help attract university recruits in an increasingly 
competitive labour market. 


Finally, the lack of resources represents another issue for managers. Service- 
enhancing technology, software and the human resources to support them are 
expensive. Many managers wondered how they could increase their use of 
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information technology in the present climate of restraint, even though it 
would mean savings in the long term. 


Te Conclusion 


Applying technology no longer means simply automating tasks which were 
done manually. It means a profound change to organizational culture. It 
means being imaginative about doing things differently. The key to exploiting 
these technologies, however, is the recognition that the public service must 
focus on the customer instead of on the process of the services it provides; 
and this requires effective leadership from an informed and committed senior 
management. 


Technological tools provide the opportunity to serve the public at a level it 
already expects — and will demand increasingly as the standard of 
technological sophistication rises in society. 


7.6 Recommendations 


7.6.1 Senior managers should become familiar with information technology 
and its potential. 


7.6.2 (a) Managers should treat the introduction of technology as a 
process of a change in organizational culture; they should 
recognize the significant implications for people, morale and 
organizational structures. 


(b) Higher priority should be given to employee training and 
orientation in the use of information technology. 


(c) Departments should conduct a comprehensive review of their 
services with a view to determining how technology can be used 
to enhance the quality of these services. 
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8 
Improving Service to the Public at the Front Line 


8.1 | Exemplary Approaches to Service Encounters 


The service encounter — the point of contact between the client and the 
service provider — is a critical moment in the delivery of a service and has 
a major influence on the customer’s perceptions. In Chapter 2, we discussed 
how clients form their impressions of service quality and the kind of 
treatment they look for, under the general heading of "responsiveness." 
Before a service transaction can take place, the client must be aware of the 
service and have access to it, whether by telephone, in person, by mail or by 
electronic means. In government this can be daunting because of the 
complexity of, and frequent changes within, the bureaucracy. 


Personal treatment of the client is fundamental. Our Task Force found that 
exemplary practices of client-centred organizations include: 


° making the client feel that the service provider wants to help; 


° demonstrating the value of the client to the organization through 
efficient and courteous treatment; and 


° responding to the first request and providing complete service with 
minimal runaround. 


Access, communications and adaptation to regional differences all affect the 
ultimate success or failure of the encounter. 


The lack of an appropriate delivery infrastructure can undermine the most 
motivated employees. Design elements including architecture, signage, 
interior design, furniture and equipment all affect the service encounter. Best 
practices here dictate that physical elements be in harmony with the type of 
service provided and sensitive to clients’ needs and convenience. Comfort, 
privacy, arrangement of seating and waiting lines must all be considered. 


The service provider must be aware that the most economical or 
administratively convenient arrangements for offices and field outlets may not 
be the most accessible or convenient for clients. Neighbourhood service 
outlets, storefront locations, co-location of related services, community 
outreach or mobile services, extended hours of operation, modern telephone 
and referral systems, as well as linguistic and other services for clients from 
diverse cultural backgrounds, are all examples of client-centred operational 
options. 
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An excellent example of an organization which has designed its services for 
the convenience of its clients is Accés Montréal, winner of the 1990 Institute 
of Public Administration of Canada Award for Innovative Management. It 
has achieved its central objective to improve access by providing municipal 
services through 14 accessible, high-profile one-stop service centres 
throughout the city. 


Mention should be made of two federal access innovations: Reference 
Canada, the national toll-free information and referral service which, in its 
10 years of operation, has handled over 4.5 million inquiries and averages 
700,000 calls per year; and the Index to Federal Programs and Services, now 
entitled Guide to Federal Programs and Services, which is in its 11th edition. 
Unfortunately, these valuable services are not well known because of lack of 
promotion and limited distribution. 


8.2. Front Line Service: The Challenge to Improve Access 


To ensure that clients have a positive impression of the service transaction 
as well as the service itself, it is important to consult them about their 
expectations and needs, and to monitor their perceptions of how well existing 
services are provided. Ideally, we would have liked to have had extensive 
primary data from federal government clients on these subjects. However, we 
were able to form impressions about how service transactions are handled by 
drawing on our contacts with industry, labour and non-profit organizations; 
our review of a number of studies of federal programs; the experience of 
Task Force members; and comments made by public servants in our phone 
survey, workshops, focus groups and symposia. 


This material indicates that, overall, public servants rate the quality of service 
now provided to the public as good but inconsistent, given the number of 
obstacles which, in their view, impede its delivery. The dominant message 
‘from public servants is, "we’re doing the best with what we’ve got." Still, 
there was considerable self-criticism. They also felt that service should be 
better than it is — meaning faster, less bureaucratic, less impersonal and 
more responsive to local needs. 


On the other hand, many departments and agencies of the public service are 
focused inwardly, with service delivery designed to facilitate administrative 
convenience rather than serve the client. Our review of studies of public 
perceptions shows a continuing frustration with poor access to government 
information and services. 


A client-centred approach is the essential base for systemic, significant 
improvement in access. It involves detailed knowledge of the real needs of 
different client groups and consideration of a host of technical, administrative 
and policy issues. 
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Communications and information technologies are particularly important 
factors affecting access. Within the burgeoning field of data-base 
information, it is vital to know whether information data bases relevant to 
client needs already exist, how they could be accessed and whether new ones 
should be developed. 


Allocation of resources is another consideration in achieving good service. 
In client-centred organizations, a healthy, ongoing tension develops in the 
competition for limited resources to serve both the organization’s 
administrative needs and the service needs of clients; that is, between 
considerations of responsiveness and economy. Departments must consider 
resource allocation for service delivery as a priority, while balancing and 
justifying such expenses with other demands. 


The public servants we talked to are concerned about inconsistencies in 
service. They feel that some clients receive better treatment than others, 
pointing out that "rules are not always applied in the same way." This might 
depend on regional variations, how clients approach staff, the client’s level of 
education or whether they have developed other contacts in government. 


Public servants also worry about inconsistent interpretation, implementation 
and enforcement of legislation and programs across the country. Some 
remarked that the public gets different interpretations of policies and 
regulations because many of these are vague, or because staff have not been 
able to keep up with changes. In other cases, they feel that differences in the 
delivery of programs are often the result of inconsistently applied resource 
constraints. 


The Need for a Supportive Infrastructure 


Field managers think that many current practices — in personnel 
management, financial administration and departmental organizational 
structure — inhibit their efforts to provide high-quality service. They argue 
that increased organizational support is essential for improving service at the 
front line. 


Most front line staff want more resources, specifically more staff, equipment, 
supplies and working tools, especially more telephone lines. The majority 
feel that personnel and budget cuts have affected the quality of service to the 
public. The comment from one focus group was, "We are too busy to provide 
good service." 


The second most frequent plea was for improved administrative procedures, 
with simplified, "plain language" in publications, less red tape, clear 
accountability, consistency in budgets and more operational flexibility. 
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Many respondents to our phone survey focused on the need for staff 
recognition for quality work and for service beyond job requirements. Staff 
would like incentives in the form of opportunities for upgrading and evidence 
that promotions are linked to high-quality work. As one said, "There are no 
incentives for employees to excel, no rewards for exceptional work or any 
self-motivated work." 


Many public servants feel that the layering of organizational levels present in 
most departments has an impact on the public’s access to service. Front line 
staff feel that they could provide more client-responsive services if they had 
more authority to make decisions about the services offered and the delivery 
mechanisms used. Moreover, a client-centred orientation is easier to 
establish and maintain when the senior staff levels and those serving the 
client are as close together as possible. 


8.3 External Communications and Promotion 


In our research on exemplary practices, we found that client-centred 
organizations pay a lot of attention to keeping clients informed about their 
services. They make efforts to present information in a refreshing and 
uncomplicated manner. 


Public servants feel strongly that good service is often undermined by the 
public’s poor knowledge of what is available and by ineffective advertising 
and other external communications. Many are of the opinion that much of 
the government’s current external communications is "too slick" and too 
vague, not specifying what is available locally nor how to gain access to the 
service. We heard repeatedly that existing published material contains too 
much jargon and does not appear to be developed from the client’s 
viewpoint; the language and form of presentation are often not adapted to 
the audience but evolve from administrative jargon. The blue pages in 
telephone books are an example. 


Focus group participants also feel that care must be taken not to raise the 
public’s expectations unrealistically; the temptation to "puffery" must be 
resisted. 


In government, good external communications and information dissemination 
are critical not only for conventional services, but also to services delivered 
by regulatory agencies. Clients need and are entitled to information about 
rights, regulations and requirements. 


74 


Figure 8-1 
Keeping Clients Informed 
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8.4 Reporting Requirements and Communications 


Public servants expressed frustration that the heavy demands from 
headquarters for reports and information are both time and resource 
consuming. Some claim that "The reporting takes longer than the job itself.” 
They believe some reports are unused and others have little, if any bearing 
on improvement of the quality of the services provided. 


Internal communications and participation were also noted as areas for 
improvement. Front line staff want more input, contact, feedback and 
direction from management. Public servants in the regions feel a sense of 
isolation from headquarters. They state that their input is seldom solicited 
in policy and program development, or only after the fact, when decisions 
have already been taken. Instances were noted in which the public was 
informed of new programs or changes to programs before front line staff. 
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8.5 Legislated Aspects of Service Delivery 
Human Rights and Service to the Public 


Public servants must respond to changing Canadian attitudes to human rights 
and related legal obligations including the Canadian Charter of Rights and 
Freedoms, the Canadian Human Rights Act and the Multiculturalism Act. 


The 1978 Canadian Human Rights Act prohibits discrimination on the basis 
of ten listed grounds: race, national or ethnic origin, colour, religion, age, sex, 
marital status, family status, disability or conviction for an offence for which 
a pardon has been granted. Courts have stated that the prohibition of 
discrimination in the provision of services may apply to everything that a 
public servant does on the job. 


The Canadian Charter of Rights and Freedoms defines certain rights and 
freedoms which public servants must respect, including equal rights, legal 
rights and fundamental freedoms such as freedom of expression and 
assembly. Under the Multiculturalism Act, public servants are required to 
give effect to the concept of multiculturalism, which entails the recognition 
and accommodation of cultural, ethnic and religious diversity. 


Attention to these acts will be one of the important measures of excellence 
in service delivery as we approach the year 2000. 


Official Languages 


The Canadian Charter of Rights and Freedoms provides the right to receive 
federal government services in the official language of the client’s choice. 
The application of this right has been specified in the 1988 Official Languages 
Act which includes various qualifiers to the requirement for provision of 
services in the minority official language. These include significant demand, 
the nature of the office providing the services, the requirements of third 
parties (contractors) to provide language services and the obligation to 
provide bilingual services to the travelling public. 


In our consultations, public servants in regional operations expressed 
frustration with a perceived rigidity and inflexibility in the national 
application of the Official Languages program. In their view, there is 
insufficient flexibility to adapt to the wide variation in regional and sub- 
regional operation environments and client needs. A number of areas found 
it difficult to provide a fast response in both official languages especially on 
highly technical matters. It is the case that, once a department has 
determined that a locality has a significant demand for minority language 
service, the Act stipulates that services be provided in both official languages. 
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Nevertheless, departments have considerable flexibility in the ways in which 
they organize their front line service delivery. Many managers do not appear 
to fully understand the potential of this important program. An improved 
awareness of the requirements of the Act in locations where there is little 
demand for one of the official languages would permit services to be better 
adapted to the needs of the client. 


8.6 Conclusion 


This chapter has discussed the importance of focusing on the front line and 
of effectively supporting those who deal with clients. As our research on 
service progressed, it became increasingly apparent that the so-called "front 
line" is often an elusive place. The front line can be remote from service 
counters. Sometimes a single client’s transaction will involve officials from 
several units in one department, or from several different departments. 


In short, the "front line" in the federal government is not just a few chains of 
offices with counters. It is everywhere. Anyone who deals with the public, 
whether face-to-face in meetings, by letter, on the phone, or by other forms 
of technology is "on the front line." Being involved in front line service does 
not require a public servant to be in a particular location — but it does 
require a client-centred state of mind. And the maxim, "If you’re not serving 
a client, then you should be serving someone who is," is as relevant in the 
public sector as in the private sector. 


This means: 


° communicating to clients realistic levels of service on a program basis 
so that they know what to expect in any transaction; 


° introducing streamlined internal information and_ reporting 
requirements to enable front line staff to spend more time serving the 
public; 

° consulting with the public and employees to determine problems and 


issues, to detect shifts in public needs or expectations in order to 
adjust service levels and methods of delivery; 


° Structuring departments in ways that accord more priority to 
responsiveness and access; and 


. being aware of and responding to special obligations to clients which 
are embodied in the Charter of Rights and legislative provisions. 


There are many opportunities for the federal government to meet the 
growing demand for quality services. Improving access to, and delivery of, 
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programs, can make efficient and sensitive service possible despite a high 
volume of transactions. The problem of service delivery is not only a matter 
of resources. It also reflects the attitude and capacity of those delivering the 
service and the priorities of management. 


8.7 


8.7.1 


8.7.2 


8.7.3 


8.7.4 


8.7.5 


8.7.6 


Recommendations 


Departments should introduce work simplification measures to enable 
staff to spend more time serving the public and less time on internal 
information and reporting requirements. 


Managers and staff should be empowered to make more on-the-spot 
service-related decisions. 


To identify savings which could be invested in improved service to 
the public, managers should review service delivery to: 


° Set appropriate service levels, bearing in mind client 
expectations; 

° identify improved work processes, including the use of 
technology; 

° get rid of red tape, promote better training, development and 


career planning; and 


° ensure physical and organizational arrangements are designed 
as far as possible from an "“outside-in" or client-centred 
perspective. 


Departments and central agencies should accept, to the extent 
possible, the principle that savings realized by managers in the service 
delivery reviews should be retained and reinvested in improved service 
to the public. 


Treasury Board should ensure that public service managers fully 
understand the intent and application of the Official Languages 
program. 


Treasury Board should examine the Canada Service Bureau Program, 
which is responsible for Reference Canada and the Guide to Federal 
Programs and Services, to determine how these resources can be more 
effectively used on a government-wide basis to facilitate public access 
to federal government services. 
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NINE 
MAKING IT HAPPEN 


9.1 The Need for Change 


The climate is right —- indeed, the climate demands — a major change in 
the Canadian public service. 


Canadians are looking for new approaches to government. Despite negative 
attitudes, they continue to expect great things from government: they want 
a more accessible and more service-oriented public service; they want real 
participation in the design and implementation of public policy and programs; 
and they want the same high standards of service they receive from 
competitive private sector businesses. 


International competition has increased these pressures on government. In 
order to stay productive and competitive, Canada must strengthen ties among 
business, labour and government within its own borders, as has already been 
done in competitor countries. 


Better communications and advances in technology heighten expectations of 
efficient responsive service, as does the very pervasiveness of government. 


The Canadian public service can meet these challenges. In our review of 
service to the public we found much to be proud of. There are public sector 
Organizations which are doing an outstanding job of service; we can learn 
from their successes, as well as from the private sector. We discovered that 
the will of most public servants to provide good service to the public is deeply 
rooted. They want to be more open in external relationships and to make 
consultation an ingrained value. Most public servants do not regret their 
career choice. All these findings are cause for optimism. 


But we also found room for improvement. The will to do a good job is there, 
but public servants must be liberated from red tape and some of the controls: 
they must be empowered to use their initiative and imagination. 


9.2 The Objective: Client-Centred Service 


We wanted to determine how government departments and agencies can 
meet the needs of Canadians more effectively. It soon became apparent that 
certain key values are common to the organizations most successful at serving 
the public. 
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The most important of these is responsiveness to clients. The organization 
exists to serve. Its openness to outside relationships, its willingness to involve 
clients in decisions and to share information on its performance, reinforce a 
sense of external accountability and an outside-in orientation. 


Along with responsiveness to clients is responsiveness to its own employees. 
A successful service organization values its people, both for themselves and 
because well-treated staff provide better service. 


A successful service organization then, has an ongoing open and consultative 
relationship with its clients, its stakeholders and its own staff. 


Trust is another key value. The trust accorded to employees finds expression 
in practices such as delegation, empowerment and an encouragement of risk- 
taking and innovation. 


Finally, there is integrity. Client-centred organizations say what they intend 
to do, and they do it. They know their actions communicate their values. 
Integrity builds loyalty among customers, pride among employees and fosters 
positive staff relations. 


Management Practices in Client-Centred Organizations 


Top management in successful service organizations provides visible evidence 
of its whole-hearted commitment to the service ethic through its decisions and 
its leadership style. Senior managers recognize their responsibility to shape 
the organizational culture, and they realize that this is a long-term process. 
They provide employees with a vision of the kind of organization that is 
needed. 


People-management practices reflect the value accorded to people. 
Empowerment takes precedence over command-and-control as a style of 
management. Training and career development, staffing, compensation and 
personnel practices all reflect the new values. 


There is no substitute for reliable, regularly updated information about client 
perceptions, collected from many sources, including directly from the field. 
By staying in touch with clients’ views, managers keep their organizations 
focused on the primary objective of service. The sense of accountability to 
clients and a healthy outside-in orientation are reinforced. 


Management in client-centred organizations understand the importance of 
providing sufficient support to those working "on the front line." These 
people are backed up by internal systems and are provided with training and 
opportunities for career development. Red tape that distracts staff from 
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service priorities gets short shrift. The organization is structured not only 
according to internal requirements but also in relation to service 
requirements. 


Use of New Technologies 
New information technology is considered essential to good service. It is used 


not just as a tool to automate existing practices but as an opportunity to 
innovate and to revisit basic questions of organizational purpose. 


Figure 9-1 
The Client-Centred Organization: 
A Composite View : 


MONITORING AND FEEDBACK 


9.3. Key Themes for Implementation : 


To transform the public service, key themes must become the focus of 
implementation. 


THEME 1 


Senior managers in the federal government must lead in a 


process of cultural change focused squarely on the provision of 
high-quality service and citizen satisfaction. 
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The responsibility for senior managers to lead -- from the Deputy Minister 
on down -- is a consistent theme throughout our findings. Public servants are 
looking for leaders who are able to give effect to the renewed values and lead 
by example. Without skilled and tireless leadership none of the 
recommendations in this report will take effect. 


THEME 2 


The federal public service must become more engaged, more 
visible, more open and consultative in its relationship with the 
public. 


It will take time for the public service to shift toward a more client-oriented 
culture, but more open, consultative relations with clients should not be 
delayed. The formulation of policy or program proposals by anonymous 
"experts" is no longer a workable model. We need to learn from those 
federal organizations already engaged in continuing, effective consultations 
with their clients; we must adopt new patterns for the conduct of business in 
government; and we must define the role of, and provide solid training for, 
public servants in this critical area. 


THEME 3 


Much higher priority must be given to effective leadership; the 


public service must become a place where every staff member 
enthusiastically, energetically and skillfully works for the good 
of Canada; it must become a place where people count. 


Low morale in our public service is no secret. The results of the Zussman- 
Jabes surveys of 1986 were simply a confirmation of what we already knew. 
Although several steps have been taken to improve this situation, more needs 
to be done. Despite the proven connection between enlightened people 
management and quality of service, many public servants tell us tney do not 
feel particularly valued. We need the best possible performance from our 
people. Through the actions of managers across the system, we must 
demonstrate to our employees that they are essential to high-quality public 
service. 
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9.4 The Process of Change 


Implementation requires action at the level of individual departments and 
agencies. For most organizations the first step in the process is a stock- 
taking in which both client and staff perceptions of the organizational culture 
and service orientation are assessed. Surveys, focus groups and advisory 
committees may be useful to secure objective information, rather than a 
reliance solely on impressions. 


For some, "organizational change" means nothing more than "structural 
change." However, organizational change designed to enhance performance 
might have nothing to do with structural change; it is concerned with 
changing "softer" aspects of the organization such as management style and 
leadership. Unfortunately, since values and beliefs are hidden from view, 
their relevance to performance is often not acknowledged. Reshaping the 
culture of an organization is more basic than changing only what can be 
observed on the surface -- the systems, procedures, structures; for change to 
be enduring, and to penetrate to the level of behaviour and attitudes, it must 
go deeper. 


A recent study by OECD of service to the public in member countries stated 
that ideas for service improvement are common, but "when it comes to 
implementation, there are few solutions...."" The study warns against 
centrally-orchestrated programs of change and "vast and complex reform 
programs." It notes the importance of securing political support and stresses 
the importance of "antennae" to help monitor relations with clients. 


Our own research led to the conclusion that, 


significant improvement in organizational performance results 
from an integrated ... approach to changing an organization’s 
culture, over time, rather than from tinkering with changes in 
specific management techniques in the hunt for quick fixes.” 


Successful change will probably include assessment of the existing 
organization; a definition of what better service means in the specific context; 
identification of how values have to be altered; careful attention to people; 
decisions about the future of bad managers and poor staff members; attention 
to the incentives, both formal and informal, which motivate behaviour; 


' L’administration au service du public, Organization for European 


Cooperation and Development, (Paris:1987), pp.111-112. Our translation. 


* Learning from Success, op.cit. Section 3.1. 
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recognition for people who do well; a priority on communication with staff 
(both to and from them); and a willingness to take set-backs in stride. 


Above all, what is required, as our colleagues on the front lines of service 
told us, is durable and committed leadership. The passion which we heard 
in SO many interviews and focus groups cannot be adequately conveyed in a 
report of this kind, but it is there. The will, the energy and the zeal to 
improve service to the Canadian public infuse our public service. 


Public servants from the front lines in our most remote offices, through to 
middle managers who bear so much of the weight of keeping federal 
operations running, will do the job of making the Canadian public service 
second to none -- if we let them, if we motivate them, if we listen to them, 
and if we show leadership. 
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